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PREFACE

Under the Canada United States Great Lakes Water Quality Agreement of

1972, the Great Lakes Research Advisory Board was established with these
terms of reference:
(a)

To review at regular intervals these research activities
in order to:
(i)

examine the adequacy and reliability of research results,

their dissemination, and the effectiveness of their appli
cation;

(ii)

identify deficiencies in their scope, and inadequacies
in their funding and in completion schedules;

(iii) identify additional research projects that should be
undertaken;

(iv)

identify specific research programs for which international cooperation will be productive;

(b)

To provide advice and consolidations of scientific opinion to

(c)

To facilitate both formal and informal international cooperation
and coordination of research;

(d)

To make recommendations to the Commission.

the Commission and its boards on particular problems referred
to the Advisory Board by the Commission or its boards;

Further the Board was given the authority to "seek analyses, assessments
and recommendations from other professional, academic, governmental or inter-

governmental groups about problems

and related research activities."

of the Great Lakes water quality research

The Board established nine standing committees to assist it in carrying
One of these committees, the Standing
out its functions and responsibilities.
Legal Aspects has been directed by
and
Committee on Social Sciences, Economic
the Board to:

(a)

Review International Joint Commission needs for population

and economic projections to establish probable future waste water
loadings and locations and furnish such projections as required.

(b)

Consider past and future (desired and probable) public attitudes
regarding International Joint Commission water quality activities.

(c)

Develop policies, programs and procedures to achieve appropriate
public response to International Joint Commission water quality
activities.

(d)

Identify current legal, policy and jurisdictional obstacles to
achieving water quality objectives.

(6)

Analyze economic and social factors, including benefits, of
greatest importance in achieving water quality objectives, with
priority given to the most expensive objectives.

In response to items

(b) and

(c) SSELA sponsored a Public Participation

Workshop in Ann Arbor, Michigan on June 24 25, 1975.

vi

INTRODUCTION

Traditionally, decisions about resource management and environmental
Citizens have generally
quality have been made by government officials.
remained outside the decision making process until the laws, plans or studies
The public has become
which affect their lives have been nearly completed.
increasingly critical of this method of operation and people are asking that
they be given an opportunity to participate in the process at an earlier
time and at more frequent intervals.

People are interested in participating in the decision-making process
and they are becoming more aware of and less confident in governmental
Government agencies at all levels are recognizing
facts and decisions.
to make more attempts to bring the public
beginning
and
these attitudes
and to involve citizens in the early
process
ing
into their decision-mak
development of policies and programs.

Agencies which have accepted the premise that "significant changes
in human behavior can be brought about rapidly only if the persons who are

expected to change, participate in deciding what the change shall be and
Each agency has
how it shall be made"1 are attempting public involvement.
efforts in
its
to learn how to relate to the public and how to evaluate
relating and
of
The techniques and processes
information and involvement.
evaluating are not prescribed;

they vary widely depending on levels of

funding, commitment and available skills.

In part because of that variance,

the value of the practices and techniques is questioned.

The Great Lakes Water Quality Agreement places the International Joint

Commission (IJC)

in a unique position.

First, in one of its roles the IJC is

a body involving two federal, eight state, and two provincial governments and

countless agencies in a coordinated effort to reduce and prevent water pollu-

tion in the Great Lakes.

Second, it is an international organization which

has the opportunity to reach citizens directly and encourage their participa
Until recently the Commission and the public met only through public
tion.

hearings.

Over the last few years, since the signing of the 1972 Agreement,

the IJC has questioned whether the hearings process gives the public the
most effective way to be heard.

Under the Boundary Waters Treaty of 1909, the Commission is directed to
give all interested parties the "convenient opportunity to be heard". The
IJC has chosen the medium of public hearings to meet this objective and
incorporated the hearing process in its Rules of Procedure.
lGabriel Almond and Sidney Verba, The Civic Culture, Princeton University
Press, 1963.

The Standing Committee on Social Sciences, Economic and Legal Aspects
(SSELA) of the Great Lakes Research Advisory Board has been examining the
public information/participation needs and activities of the International
A report was prepared concerning the
Joint Commission for over two years.
Commission's hearing process and a literature search on public participation

was performed.

Through these activities the Committee determined that

current knowledge of public involvement processes in both Canada and the
United States was inadequate.

To help fill the identified deficiency in applied research in public
participation, the SSELA Committee sponsored a two day invitational workinvestigate current public
(a)
The workshop objectives were to:
shop.
involvement procedures in order to determine specific research requirements

in this area of activity;

(b)

examine suitable improvements to existing

International Joint Commission activities in the Great Lakes

(and by

(c)

extension, other agencies' programs operating in the Basin);

serve to

educate the government representatives, cooperating public, and readers of
the proceedings in techniques for improved information impact, improved
responses on the parts of government and the public, and improved listening
on both sides and, (d)
provide recommendations for improving two-way
communication and public involvement.
I
The workshop consisted of five sessions:
1)
2)

Developing Communications
Uses of Media

4)

Alternatives to Public Hearings

3)
5)

Public Hearings

.

The International Joint Commission Reference Process
Pollution from Land Use Activities Reference Group

Each session dealt with what the Committee determined were basic questions.
To serve as a point of departure for discussing these questions, a paper was

invited for each session.
These papers by Lloyd Axworthy, Jeannette Brinch,
Short
David Estrin and Jerry Delli Priscoli form the core of these Proceedings.
question periods followed the authors'

presentations and then the participants

moved to small discussion groups of up to 15 people.

Each group had a leader

and a recorder.
After the discussion periods, summaries of each group's ideas
were presented to a plenary session.
From these presentations the summary

sections of these Proceedings were composed.
During the planning for the workshop the Committee recognized that bud-

getary constraints would prevent sponsoring a conference for "the public" to
voice opinions about their involvement in water resources planning generally
and, more specifically, in International Joint Commission activities.
In

addition, the Committee wanted to keep groups small to promote active discus

sions.
The Committee, therefore, invited large interest groups' representatives,
media representatives, and personnel from government agencies carrying out
information/participation programs in the jurisdictions cooperating in
implementing the Canada-United States Water Quality Agreement of 1972.
A list of attendees appears as Appendix 4.

CONCLUSIONS AND RECOMMENDATIONS

This chapter presents a summary of the conclusions and recommendations
Their ideas are
which participants made during the course of the workshop.
expressed in greater detail in the discussion summaries of these proceedings.
Generally in the statements below any agency or group name can be substituted
for International Joint Commission.
SESSION 1 - DEVELOPING COMMUNICATION

1.

Since public awareness of the IJC appears low, the IJC needs to communicate to the public and involve it if possible.
Therefore, the International

Joint Commission should increase public awareness of itself and its

activities through preparation of public information brochures, increased
distribution of documents, and development of more media contacts.
The
Commission should establish a panel of information experts responsible

to the Commission to assist it in establishing the goals and planning
the programs for its boards and groups. The IJC should utilize existing

information resources of government agencies and interest groups (in the
geographic areas under study) in implementing information programs.
The public has a right to be informed and participate (where possible)
in decision making processes of government agencies.
As the public
becomes more informed, its need to influence and participate in
decision-making processes increases.
Therefore, the IJC should be
prepared to provide more opportunities for public involvement
as citizens become more aware of its activities.
When a reference is
potentially affected
the
received, the IJC should immediately identify

sectors of the public and design an information/involvement program for
those public sectors identified.

This special program should be supple

mental to a regular IJC information function.

The IJC should include a

specific public information item in the budgets of each of its activities
(reference study, board, etc.).

SESSION 2

1.

USES OF THE MEDIA

Information which shows how people are being directly affected
(property, pocketbook) is more apt to be reported by the media.
Therefore, the International Joint Commission should provide good
background material when approaching media to explain thoroughly
those issues to which it wants public response and to show how
people are being or will be affected.
Such information should be
presented in such a way that the public can clearly see that their
responses will have some effect on policy and on decision-making.
Personal contact with representatives of the media is generally
underused.
Good working relationships increase the information

source's credibility and the likelihood of coverage. Therefore the

International Joint Commission should foster a better working
relationship with the media through maximizing its accessibility to
and candor with media representatives.
Information must have a purpose and an audience.
Therefore, the
International Joint Commission should identify points of decision
in each program where the public can have an impact, and carry out
It should
a public information participation program at each point.
consider the target population from which it wants response, and

aim at the appropriate level of media

national, regional, or

The material should provide data and information, not
local.
perform public relations.

Commercial media are often reluctant to use information which is not in
the best interests of their advertisers or contributors.
Therefore,
the International Joint Commission should not limit itself to the
It should
conventional media channels of newspapers, radio and TV.
group
television,
explore other modes of communication such as cable
newsletters, speakers, slide shows, workshops, study groups, etc.

SESSIONS 3 and 4

l.

HEARINGS AND ALTERNATIVES TO HEARINGS

Hearings provide a sounding board for the public.
Further, through
public input more balanced decisions can be reached, e.g. socio-economic
factors provided to offset purely technological factors.
Procedural
formality in public hearings can preclude full participation by the
affected public.
Many people are not comfortable or are reticent in

such quasi-judicial situations.

Thus, people who attend hearings and/or

make presentations are not necessarily representative of the affected
community.
Hearings are useful.
They often fulfill a legal responsibility and make agencies more accountable, but alone are an insufficient

means of involving the affected public.

Therefore, public hearings should

be continued and public participation including, but not limited to hearings
should become an accepted, institutionalized, on going process within the
International Joint Commission's studies.
The International Joint

Commission should ask for additional funding from the two Governments,

specifically for public participation activities in connection with its

references.

The techniques used for the participation activities should

be adapted for each study and should be reviewable.
Credibility of public hearings has decreased because various agencies
employ the hearing process to justify decisions rather than obtain
citizen comments and incorporate them in the decision.
Therefore,
the International Joint Commission should attempt to show the public
that its decisions do take account of public input by increasing
opportunities for public interaction throughout its studies, by
conducting public meetings held by the study board or group, holding
workshops for established interest groups, and increasing information

distribution during its studies.
Without a means to show people that their opinions are recognized and

considered in decision making, persons who have been involved or would
be interested in being involved are disc0uraged from participating in
hearings.

Therefore,

the International Joint Commission should develop

feedback mechanisms to use immediately after hearings and after for

warding its recommendations to Governments.
Public involvement in on going studies offers the opportunity for a

better public understanding of trade offs involved in choosing

solutions to resource management problems, thereby reducing the
number of emotionally-based arguments often presented at public
hearings.
Those involved often act as spokesmen to the affected

communities increasing the effectiveness and credibility of generated
information.

Therefore, each International Joint Commission Board or Group
should have one member who is trained in public involvement tech
niques.

(When appointing the Boards,

the International Joint

Commission may wish to consider a consultant or a non-government

The International Joint Commission
person to fill this role).
should assign the responsibility to each Board or Group to organize

its public information and involvement program; i.e. to identify
the affected and involved public and to offer them the opportunity

The International
to participate in the Board's investigations.
Joint Commission should consider the appointment of citizen advisory
boards to work in concert with its technical advisory boards and
reference groups.

Surveys are underutilized by the International Joint Commission.

Therefore, the International Joint Commission shOuld explore the
use of surveys to determine public awareness levels and specific
concerns regarding issues under study; as a possible feedback
mechanism; as a means of involving the public which does not attend
its hearing; and as a measuring mechanism to indicate opinion
change regarding specific issues under study.

The efforts which the International Joint Commission has made to
improve its hearings have

been productive.

Therefore, the International

Joint Commission should continue these efforts by:
(a)

increasing pre hearing publicity;

(b)

providing summary information packets to the affected public
through use of media and establish community groups.

RESEARCH NEEDS

One of the main purposes of the Public Participation Workshop was
During
to identify research needs in the information/involvement field.
of
modifications
proposed;
were
programs
ideal
the discussion sessions
and
personnel
funding,
world
real
these were proposed to accommodate
commitment levels, and agency, media and citizen experiences were mentioned.
Particular emphasis was placed on the specific programs and experiences
of resource management agencies as they pertain to the International Joint
Because of this
Commission's Great Lakes water quality activities.
focus, participants identified few generally applicable research needs.

The participants concentrated on questions concerning the need for

and the means to accomplish increased public information and involvement
in IJC Great Lakes activities.

They discussed the advantages and disad-

vantages of various information/involvement techniques and their suitability

The summaries of discussion sessions reflect this
for IJC operations.
These points
which the participants forwarded.
points
list
and
emphasis
involvement
information/
IJC
an
of
methods
and
for
reasons
the
with
deal mainly

program.

At each session discussion focused on three aspects:

management,

planning, budgeting, staffing and implementing a public information/

participation program; techniques, the methods for obtaining internal
agency commitment to such a program and conducting all facets of it;

evaluation, the means to assess the effectiveness of a program and its

various components, the effectiveness of the variOus media and the use-

fulness of the program for governments and citizens.

The identified research needs which can be generally applied all
appear to be subordinate to one single need, a requirement for technology
transfer" of existing knowledge of public information and participation
Government agencies are not
techniques to active or planned programs.
There is a need to
research.
and
procedures
accepted
using
adequately

develop techniques to facilitate adoption and acceptance of participation
and information theory and techniques.

Agencies do not adequately employ available techniques for determining

the knowledge level and interest intensity of publics potentially to be

Once levels are determined, techniques to ascertain
affected by decisions.
which public sectors to attempt to reach are not fully utilized.

a channels and messages to
Governmental methods for choosing medi
ic sectors appear inadequate;
most effectively reach specified publ
ness of various media channels
techniques for evaluating the effective

quately applied.
for differing messages and audiences are inade

decisions indirectly, is
The general public, though affected by
to remain uninter
Unless affected directly, people tend
often apathetic.
tive samples
This situation leads to unrepresenta
ested and uninvolved.
some viewpoints at meetings and
in surveys and over representation of

hearings.

al agencies can
Research is needed to determine how government

c concerns.
obtain an accurate reflection of publi

ion making processes deals
Since participation in governmental decis
s as well as technical
value
human
with social, emotional and aesthetic
d be developed to assure
shoul
ds
metho
and scientific information, standard
A weighting system should be developed
that such values are considered.
al levels.
which will be applicable for government
evaluate all elements in
Better methods need to be developed to
Research is needed to assess existing
information/involvement programs.
to lead toward more cost
evaluative techniques and develop new ones
.
effective information programs in government

THE INTERNATIONAL JOINT COMMISSION
Historical Perspective
By
Margaret Sinclair*

ORGANIZATIONAL STRUCTURE AND HISTORICAL BACKGROUND

The International Joint Commission is a unique institution among

water management agencies in North America.
It was the first permanent
U.S. - Canadian institution and has a mixture of quasi judicial, investigative, advisory, and monitoring functions.
Created as a result of the
Boundary Waters Treaty of 1909, it superceded the temporary International
Waterways Commission of 1905. The rationale for the Treaty was:

"to prevent disputes regarding the use of boundary waters

and to settle all questions which are now pending between
the United States and the Dominion of Canada involving
the rights, obligations, or interests of either in relation
to the other or to the inhabitants of the other, along
their common frontier, and to make provision for the
adjustment and settlement of all such questions as may

hereafter arise..."1

The Commission consists of six Commissioners, three from Canada and
three from the United States.
Offices are maintained in Ottawa and
Washington.
There is both a Canadian and an American Chairman.
The
U.S. Commissioners are appointed by and serve at the pleasure of the
President, although there has been legislation considered to have
appointments approved by the U.S. Senate.
The three Canadian Commissioners
are appointed by Order in Council of the Federal Government.
A salient
point is that the Commissioners are not appointed to serve national
interests; rather, they are appointed to act as a single unit.
This has
almost always been the case.
Impartiality has been one of the Commission's
strong points.
In the whole history of the Commission (which dates from
1912) there have been only three instances out of more than 90 cases
upon which the

an agreement.2

Commissioners have

beendivided or have failed to reach

*Ms. Sinclair is a social scientist with the Ontario Region, Inland Waters
Directorate, Environment Canada at the Canada Centre for Inland Waters,

Burlington, Ontario.

lTreaty Between the United States and Great Britain Relating to Boundary
Waters, and Questions Arising Between the United States and Canada,
signed January 11, 1909, Washington, D. C., Preamble.

2C. R. Ross, Commissioner, U.S. Section.
"The International Joint
Commission - United States and Canada . Presented at the American
Society of International Law Panel, Washington, D.

C., April 27, 1974.

1

The
Under the 1909 Treaty, there are two major roles for the IJC.
for the
tions
applica
of
first involves the approving or witholding approval
the
of
side
use, obstruction or diversion of boundary waters on either
border which would affect the natural level or flow on the other side.
come
This is the quasi judicial function since any such application must

Remedial or protective works may then

before the Commission (Article III).

be required to compensate for a particular use.

If, however,

the natural

elevation of boundary or transboundary waters is raised by works constructed
below the boundary in one country, the Commission must require a suitable
other
provision for protection and indemnity of all other interests in the

Applications in this
country as a condition of its approval (Article IV).
diversion of water
included
have
n")
diversio
category ("use, obstruction or
the St. Lawrence
for
works
the
and
on,
at Sault Ste. Marie for power generati
Control to
of
Board
t
permanen
a
up
The Commission may set
Power Project.
(See Figure l.)
.
approved
been
has
oversee the operations once an application
The second major role of the Commission, and one which is much more

flexible, is that of investigation and recommendation.

This comes under

Article IX of the Treaty by which either Government may refer to the

g
Commission any question or matter of difference arising between them involvin
or
the rights, obligations or interests of either in relation to the other
In practice,
to the inhabitants of the other, along the common frontier.
a joint
transmit
then
and
terms
the
on
consult
the Governments usually
dations.
recommen
and
report
ion,
examinat
for
on
Reference to the Commissi
on's
Commissi
The
es.
Referenc
such
39
been
had
By the end of 1974 there
inter
an
appoint
to
been
has
e,
referenc
a
of
usual procedure, on receipt
collect
to
s,
employee
nt
governme
of
national board, consisting mainly
The
information on the subject and report back with recommendations.
these,
g
followin
and,
,
hearings
Commission then conducts a set of public
impleand
ce
Acceptan
nts.
makes its recommendations to the two Governme

nts.
mentation of these recommendations depends on the decision of the Governme
There is a third area in which the IJC could have responsibility, but
the
so far the two Governments have not seen fit to avail themselves of
nts
Governme
the
possibility. Under Article X of the Boundary Waters Treaty,

may refer questions on matters of difference to the Commission for decision

The stipulation
(rather than just for investigation and recommendation).
abide
is that both Governments must consent to the reference, and both must
,
decision
a
by the Commission's decision. If the Commission is unable to reach
with
or is equally divided, provision is made for an umpire in accordance
,
disputes
ional
internat
of
nt
settleme
pacific
the
for
on
the Hague Conventi
the
to
d
submitte
been
ever
has
case
no
date,
To
dated October 18, 1907.
And given the strong desire to protect national
IJC under this article.
sovereignty, it is unlikely that there will be such a case in the near
future.

Recently the Commission has come into greater prominence with the signing

of the Canada

U.S. Great Lakes Water Quality Agreement on April 15, 1972.

Under the terms of the Agreement,

the Commission was given two references,

one, to investigate water quality in the Upper Great Lakes (a previous study

had already been completed on the Lower Lakes),

land use activities.

and two,

to study pollution from

The International Working Group on the Abatement and Con-

was
trol of Pollution from Dredging Activities reporting directly to governments
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*Staff of the Great Lakes Regional Office of the IJC provide secretariat services for the four specified institutions established to implement the Great
JC.
These institutions report directly to the
Lakes Water Quality Agreement of 1972.
- Groups report to Water Quality Board as their technical advisor.
**Other Institutions established under Agreement Annexes report directly to the two Governments.
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The Commission was given additional powers and responsi
also established.
to monitoring and surveillance activities. It reports
respect
with
bilities
on compliance with, and achievement of, specified
Governments
annually to the

It also makes recommendations for improvements
water quality objectives.
Thus, it
in the programs which were designed to attain these objectives.

And for the first time, the Commission
has acquired a new "watchdog" function.
is authorized to make reports and recommendations available to the public
without the prior consent of the Governments.

In summary, the IJC acts within an institutional framework which
consists primarily of the Boundary Waters Treaty and the revised Rules of

Procedure (adopted December 2, 1964).

Liberal use of Article IX, however,

and other agreements which are supplementary to the Treaty, have broadened
The Commission has now expanded into a multi-faceted
this framework.

international water agency, which is of great interest to both the public

and the two federal Governments.

THE IJC'S RELATIONSHIP WITH THE PUBLIC

Traditionally, the IJC has not sought attentiOn in the public eye.
For many years its primary function was the processing of applications for
The
projects involving private parties or at most, very local interests.
early references were engineering or technical questions which did not seem
to arouse much interest on the part of the general public.4 Public hearings
were always held, but often these were poorly attended and they did not
The Commission itself preferred to work
receive much media coverage.
quietly,

and it maintained a low profile.

In recent years, however, there has been an increase in public interest

in the IJC, and consequently a change in the attitude and behaviour of the

In
There are several reasons for this.
Commission toward the public.
and the
Board
Pollution
Water
Erie
Lake
1969, two Boards (The International
made
Board)
Pollution
Water
River
St. Lawrence
International Lake Ontario
also
was
It
lakes.
lower
the
their final report to the IJC on pollution in

the beginning of the peak years for public concern about pollution.5

The

public hearings which were held in early 1970 on the final report of the
Boards were relatively well attended and received a considerable amount of
One of the main recommendations of the report,
publicity in the newspapers.
that a program of phosphorus control be implemented, initiated a furious

debate between environmentalists and detergent manufacturers.

The ensuing

Water Quality Agreement also received widespread publicity.

.

.
.
.
.
"A Proposal for Improv1ng
Canada - United States Univer51ty Seminar 1971-72.
Jan. 1973.
the Management of the Great Lakes of the United States and Canada".

E

5Sewell, W. R. Derrick and Harold D. Foster, "Environmental Revival:

Promise and Performance", Environment and Behavior, Vol. 3, No.

2, June

1971, 123 134; Sills, David L., "The Environmental Movement and its Critics,"
Human Ecology, Vol. 3, No. l, 1975, 1-41; Downs, Anthony, "Up and Down with
Ecology - 'The Issue Attention Cycle'".
The Public Interest, Vol 28,
Summer 1972,

38 50.
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During the same time period, the International Great Lakes Levels
Board was investigating possible regulations to control lake levels.
Their interim report was presented to the IJC in March, 1973 and the
final report in December, 1973.
The report coincided with the highest

water levels in the recorded history of the Great Lakes, resulting in

property damage on all five lakes.
(It is ironic that the Levels Board
began its study in 1964 as a response to very low levels.)
The public
I

hearings in May and June, 1973, which discussed the interim report of the
International Great Lakes Levels Board, were well attended, and some
heated exchanges took place. Involvement in other controversial areas
such as Point Roberts, Richelieu River/Lake Champlain, and the Skagit
River have all brought the IJC further into the limelight.

With increased exposure, there has been increased public interest
in the IJC, resulting in requests for information and a wish to be
During the lakes
involved in the IJC's decision making procedures.
levels hearings there were numerous requests for a shore property owner
to be represented either on the Board or on the Commission itself.
Citizens have demanded more and better communication with the IJC.

The Commission has reacted to this public pressure in several
The first public information officer ever was hired by
positive ways.
The scope of the position,
the IJC for its regional office in Windsor.
Great Lakes Water Quality
the
however, is limited to matters concerning
and the U.S. section had
Canadian
But by mid 1975, both the
Agreement.
public information officers on staff to handle all other Commission
matters .

The first brochure describing the IJC was published in 1973, and a

brochure about the Water Quality Agreement will be published in 1976.
The IJC's first newsletter, entitled Great Lakes FOCUS on Water Quality,
was produced with the first issue (Fall 1974) being sent to 7,000 people.
The
The second iSSue (Winter 1975) was sent to an audience of 11,000.
Commission published its first annual report in May 1975.

The sponsorship and support of the Public Participation workshop
is a further indication of the Commission's desire to improve its communication with the public.
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SESSION 1
DEVELOPING BOMMUNIGATIDNS

NOTES ON PUBLIC PARTICIPATION
by
Lloyd Axworthy*

REFLECTIONS ON THE GARRISON DIVERSION

The Garrison Diversion project is a major irrigation and water control
Over the past
program presently being constructed in the State of North Dakota.
project
Garrison
the
that
suggests
which
emerged
two years strong evidence has
of
systems
lake
and
river
the
to
damage
tal
will produce serious environmen
been
have
s
government
Manitoba
and
The Canadian
the Province of Manitoba.
pressing their American counterparts for assurances that damage would not
Thus
occur and there has been a long playing minuet of diplomatic dealings.
nal
Internatio
the
to
far the matter is unresolved and has now been referred
Joint Commission for examination and eventual recommendation on what should be
done.

This particular example of a boundary water dispute is used to introduce
First, as a member of the Manitoba Legislature
this paper for two reasons.
it is an iSSue of prime importance to me and I would be remiss not to make
my concerns known to others who have an interest in environmental matters.
Secondly, it is a way of introducing the issue of citizen participation
in environmental decision making, particularly decision making which has an
So often, discussion on citizen involvement is dealt
international dimension.
The Garrison case provides a number of
with in disembodied theoretical terms.
otherwise be made in a more
would
that
direct illustrations of the points
roundabout fashion.

Before drawing the argument, however, it is necessary to note that this
nt,
is not the most propitious time to be making the case for citizen involveme
changed
have
Times
n.
nor for that matter, improved environmental protectio
from the heady days of the late 'sixties and early 'seventies when political
change
reform was fashionable, environmental causes popular and a spirit of
acceptable.

We are now in a period of retrenchment.

Prices, jobs,

and

insecurity over energy are high on the political agenda and there's little
might
public patience with efforts on behalf of environmental defence which
impair or obstruct projects of economic significance.

Fortunately, there is a legacy from the earlier environmental battles
There now exists
which demonstrates the real worth of public involvement.

facts
a number of environmental advocates who increasingly can present hard

and information.

And, there are in many new jurisdictions new legal and

of
*Mr. Axworthy is a Member of the Legislative Assembly of the Province
of
ty
Universi
the
at
Studies
Urban
of
e
Manitoba and Director, Institut
Winnipeg.

institutional mechanisms, such as environmental impact studies and environmental
agencies that can be used to communicate and give force to environmental problems.

This is certainly the case in the Garrison Diversion problem.

In the past,

the Columbia River project being a prime example, there was little if any

representation of the public interest other than through government agencies,

and they often did not treat kindly individual rights in environmental matters.

Decisions were made within governments and between governments and the people
In the Garrison Diversion problem this has not been the case.
lost.

On both sides of the border there have been active and vocal environmental

protection groups.

They have been very effective in bringing to public

atten

tion the dangers involved and supplying data to the press and the legislators.
This has had a very direct influence on the proceedings, at least on the Cana
dian side, as their efforts have supplied government critics with the necessary
ammunition to maintain pressure on the provincial and federal governments.
Without such a supply of information, there might have been a tendency for the
issue to die or for the governments involved to weaken their vigilance.
This role of the environmental advocates has been aided by the requirement
under American Federal Law that an environmental impact statement be publicly
The data in that statement have provided critics of the Diversion
released.
project with hard information that otherwise would not be available to anyone
but the initiator, such as the Bureau of Reclamation, who in the past have not
been too likely to reveal shortcomings of their projects.

An additional asset in the Garrison fight has been the existence of the

Environmental Council of Manitoba, established in the Province of Manitoba in
This council has been a useful forum wherein the pros and cons of the
1972.

Diversion project have been openly aired in Manitoba.

The Council has also

produced an excellent report on Garrison, when the Provincial Government

failed in its responsibility to study the impact in Canada.

It can be seen then, that the network of environmental spokesmen, statu
tory requirements that information be supplied, and forums where the issue could

be aired have served a useful role in this particular issue.

If these different

ingredients of public involvement had not been in existence then it is unlikely

that there would have been nearly as much public attention focused on the issue,

not anywhere near the kind of legislative pressure on government, nor the actiIf past
vism of the two levels of Canadian government in pursuing the case.

evidence of boundary disputes are any criteria, the issue might have already

been settled behind closed doors to the disadvantage of the many Manitoba
communities that derive sustenance from the Souris River to Lake Winnipeg.

This does not mean that the process of public involvement on this issue

has been totally satisfactory or complete, only that it has had an influence.

Certainly many of the demands of the citizen groups have not been heeded, nor

is there a particularly receptive attitude on the part of the governments of

There is no public funding for
North Dakota or Manitoba to their activities.
any apparent willingness to
nor
groups,
advocate
environmental
the support of
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The role of the public activists
sit down to listen to grievances or concerns.
has been as adversaries and publicists, generating opposition to the plan and
questioning the handling of the matter by government officials.
The task of these groups is further complicated and handicapped because
To begin with, a major
international character of the proceedings.
the
of

portion of those adversely affected by the project are on the Canadian side.

Representation of their concern and public pressure on their behalf carry
In fact, the
little weight in North Dakota or Washington for that matter.
North Dakota
into
trip
a
after
Council
l
Chairman of the Manitoba Environmenta
Canadians
that
opinion
the
of
were
state
reported that most people in that
systems and
on
communicati
of
separation
Obviously, the
were for the project.
of public
ss
effectivene
boundary
political systems obviates much of the trans

interest group pressure.

There has been a high degree of co operation between environmental groups
in the two jurisdictions, and the American group opposed to Garrison have
But, it is fair to say that in general
received attention in Canadian media.
the undefended border between the two countries still acts as an invisible
barrier to the flow of communication and information about respective public
concerns, a fact noted recently by Canada's (Former) Environment Minister,
Jeanne Sauvé, who suggested the need for American public opinion to be
arOused if Canada is to be protected against serious damage by the Garrison
project.

Furthermore, the different system of institutional rec0urse presents

obstacles to public action.

The use of the courts as a means of taking action

against the project is fraught with more difficulty than if the issue were in
It would certainly be more acceptable for a bordering state to
one country.
The
take judicial action in the U.S. Federal Court than a bordering province.
on
action
legal
taking
consider
to
Government of Manitoba has indeed refused
the grounds that this would interfere with the diplomatic efforts going on.

There is some reason to suggest that a private Canadian citizen may be able

to take legal action in American Federal Courts, and some environmental groups
It is an expensive procedure,
in Manitoba have been discussing the strategy.
however, and without government backing not likely to happen.
The same unwillingness by Canadian authorities to countenance citizen
involvement is seen in their attitude towards public representations to the
Under the procedures of the Commission, public
International Joint Commission.
This is not much
hearings are held and are open to interested parties.

of an open invitation if the meetings are held at a location distant from the

aggrieved area,
wish to attend.

and if there is no support given to aid private groups who

When asked in Legislature whether they would assist municipalities

in the

the
Souris Basin or environmental groups in the province to make their case at
I.J.C., the Provincial Cabinet Minister responsible for the Environment didn't
n
even know that this was possible, and upon learning that there was provisio

for public hearings refused any aid on the grounds that this was an issue

nt on
between governments, and any public concern would be voiced by governme

behalf of the electorate.
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This opinion of the Manitoba Minister effectively States the problem of
public involvement in environmental cases of an international flavour. First is
the attitude still held by many in public life that the conventional mechanisms

of representative government are sufficient in insuring that the citizen will
have a voice in decisions. While representative machinery is necessary and can
often perform the function of registering people's concerns, it has its fail

ings.

The size of the administrative side of government is so large that

There is often a
elected members cannot keep all parts under surveillance.
monopoly of information held by government agencies and they will act to protect
Yet, the feeling persists that as long as we have
their own vested interests.
chambers, the public interest is fully defended.
representative
and
elections
This feeling is compounded when an environmental matter goes beyond domestic jurisdiction, for the international sphere has always been considered the
domain of governmental actors only (with the exception of the N remburg War
Trials, cases of commercial law and some provisions in the E.E.C.*, the indivi
dual is not considered to have legal standing internationally).
Thus, any
efforts to improve the opportunity of citizen involvement in matters such as
Garrison have double the trouble that such efforts have in their respective
domestic jurisdictions.

THE CASE FOR INVOLVEMENT
There is a popular assumption that citizen participation is a modern form

of the Children's Crusade with mass numbers of idealistic individuals marching
off to do battle with the heathen.

The reality is that most citizens are not

involved unless a specific issue directly and vitally affects them.

There may

be a passive approbation by many citizens that environmental protection is a
good thing, but they will only become involved themselves if the water from
their tap changes colour (speaking figuratively).
Many will also get upset if
the activities of environmental protection agencies means that they have more
mosquitoes to swat, and they get downright mean if it means closing a polluting
industry, particularly those who deal in slow death such as by heavy metal
poisoning.
People respond best to the quick and the spectacular.
With that fact in mind, does citizen involvement have a role to play in
today's decision-making and why?
The above account of Garrison provides one
answer.
The activism of certain private citizens can provide an essential
antidote to the all too prevalent tendency of government to make wrong decisions

because the advice they use is wrong, because there are a few vested interests
whether public or private
proceed on the inertia of
no magic to the influence
tough, demanding business
a minimum of reward.

who are calling the plays or because government decisions
what has gone on before.
On the other hand, there is
of citizen inspired environmental advocacy.
It is a
with a maximum of frustration and abuse, and too often

But its role is essential.
Without the involvement of a citizen movement
on behalf of the environment many issued will be ignored; many issues will
receive only one side of an argument and there will be a limited force behind
efforts at maintaining the principle of a loyal opposition in today's society.
*European Economic Council
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As one who is involved in the legislative arena, the citizen advocates work
ing in our jurisdiction have added a qualitatively different dimension to
the political process by supplying awareness, information and emphasis
to environmental matters.
Without them, politicians interested in environmental concerns would be highly circumscribed in being able to promote new
legislation or opposing government on their environmental sins of omission or
commission.

This role of gadfly in the political process is a far cry from the far

reaching expectations that heralded the coming of participatory democracy in

the 1960's.

Then there was going to be a new system, where a modern version

of direct democracy would flourish, and citizens would share in the power of
decision making.
Instead the environmental citizen movement, made up of an
amalgam of interested citizens, public interest advocates, new special interest
groups, research centers and the odd officially sanctioned advisory group,

have formed into a semi permanent coalition to sting governments into action or
prevent it from taking the wrong action. They must work through and with the
political process and suffer all the frustration that goes with that process.
If one asks if this is important,

then the answer is an obvious yes.

Without this involvement many individual rights and concerns would be ignored

Individual citizens would suffer flooding, poisoned air,
for lack of spokesmen.
contaminated water, overbuilt neighbourhoods and overused transportation corri
dors, because there would be nobody to bring these issues to light and peruse
them in the proper legislative, administrative and judicial levels.

As a society we would not be nearly as conscious of issues of environmental
quality nor have made as much progress as we now have in gaining new or better
The fact that our Premier continually mutters about "environmentalists"
laws.
who get in the way of hydro projects, or the Garrison Diversion, is tribute
to their effectiveness in sending the message to politicians.
This importance of the public advocate role is heightened in matters
that come under international jurisidction because such matters are normally

even more remote from public pressure and influence.

Thus, the dominance of

"expert" advice, and political expediency is even more pronounced in environmental decisions arrived at internationally between governments or through

international forums that deal with such

matters. Recourse for the individual

through the domestic political system or the courts is more difficult, and

therefore the "glare" of public awareness that can only arise through the in
volvement of private citizengroups has particular validity on matters that
transcend borders.

A second question that is often asked is who should be involved.

This

question is often used as an effective dodge by decision-makers who seek to
de-limit the orbit of involvement, using criteria such as those only directly

affected by a damage or groups only recognized by governmental agencies as
being legitimate spokesmen for an aggrieved group of citizens. This is done
simply as a means of excluding those "troublesome" advocate groups Who will
The real truth of the matter of course is
busybody their way into iSSues.

that it is only such busybody groups that have the necessary technical knowledge and skills at representation to effectively make the case. The notion
21

in court hearings
of class action in such cases should be solidly entrenched

Any effort
and in hearings at quasi-judicial or administrative tribunals.
eviscerate the
to limit involvement to only aggrieved parties will immediately
alternative courses
chief function of private representation which is to provide
d through official
of action and reveal information that has not been supplie

sources.

of groups
The main brunt of environmental activism comes from a network

rely
that have become dedicated to environmental protection and which usually
ity
univers
of
number
limited
a
are
There
upon public funding for their efforts.

There is an odd
based research centers that supply necessary research data.
in our own province
Probe
ion
assortment of public interest groups such as Pollut
coming from
grants
various
which are not greatly funded but have subsisted on
.
schemes
ent
Federal Government, community employment and summer employm
advocates who
The main fact comes down to the ability of the environmental
funding through
are the main thrust of citizen involvement to command public
The
donation.
government and less frequently through foundations or private
most likely to
paradox is that resources come from the agencies which are
on.
oppositi
bear the brunt of attack and
In earlier years such funding was forthcoming.

First because there was

ent offi
a public climate favourable to support of such activities and governm
in the
because
,
secondly
And,
cials wanted to be on the side of the angels.
early stages such groups weren't much of a bother.

Governments are under preSSure
Now, however, conditions have changed.
work.
to cut spending, and the first victims are groups engaged in advocacy

be
Secondly, funding has a funny way of becoming limited just as such groups

of
A good case in point was the Canadian Government's funding
come effective.
n
norther
of
the Canadian Arctic Resources Committee that was involved in matters
chief
They were supported up until the time that they became the
environment.
Pipeline.
protagonists to the government industry sponsored Mackenzie Valley
Now their support has been cut off.
dealThe vital point is that an effective source of alternative opinion,
mainly
money,
cost
to
going
is
ment
ing in a highly technical field of environ
iction because
public money, and that immediately sets up an inherent contrad
look kindly
to
d
expecte
be
can
se
no government official, elected or otherwi
d the
resolve
is
problem
this
Until
on paying the bills for the opposition.
way
only
the
Perhaps
future of effective citizen involvement is not bright.

ultimately is through public endorsement of an independent environmental

organizations,
defence fund that would provide support to effective groups and
the Arts.
of
working similarly to the Canada Council operation in the field
There must also be specific
More is required, however, than funding.
to ensure citizen involvement.
d
designe
sms
mechani
tional
institu
statutory and

Govern
The most important of these pertains to the disclosure of information.
excep
ment files and data banks are generally closed to public use. With the
federal
n
America
under
d
require
nts
stateme
impact
tion of the environmental

tell about costs,
law, most jurisdictions can pick and choose what they want to
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Yet
and results of projects or activities that have an environmental impact.
sponsored
government
in
contained
is
that
data
and
information
the
without
Thus,
studies and reports, the ability of citizens to respond is limited.
disclosure requirements are essential.
As well, governments have in many instances introduced requirements that
their agencies hold public hearings on environmental matters and there have
been some attempts to form citizen advisory councils and other forums where
The results of such institutional forums are mixed.
citizens can have a voice.
Some are treated seriously and given proper support in the way of staff assis
Most are ignored and treated as irrelevant appendages.
tance and resources.
Very infrequently do they have a real significance on decision-making.

Yet it is important that there be specified forums which offer the oppor
In developing strategies for
tunity for an expression of alternative views.
ment of formal institu
establish
the
arena,
onal
internati
participation in the
would provide legi
citizens
involve
and
hear
to
tional organizations designed
common problems and
on
on
informati
of
exchange
timate vehicles for bi national
Advisory Council
Citizen
a
of
ment
establish
the
For example,
boundary disputes.
connected
and
I.J.C.
the
with
associated
on Environmental Boundary Disputes,
a very
serve
might
countries
both
in
with research and public interest centers
t
involvemen
citizen
private
which
useful function in providing a vehicle through

might be channeled.

ces on
It is interesting to note that in the recent series of U.N. conferen
nts,
Settleme
Human
on
Environment, Population, Food and the forthcoming one
tions
there has emerged an active group of so called Non-Government Organiza
sessions.
which attend the conference and meet simultaneously with the official
, and
Often, the real debate at such conferences occurs in the N.G.O. meetings
at such
they have certainly been the source of many of the serious issues posed
It demonstrates that there is emerging to some degree an international
meetings.
upon being heard
network of private activist groups and that they are insisting
in the formerly restricted world of diplomacy.

Commission
In specifics then, it would seem that if the International Joint
one
make
must
it
then
y
seriousl
ent
involvem
is to treat the issue of citizen

.
basic assumption and then follow up with a series of specific actions

upon or
First, it must be clear that the I.J.C. cannot effectively decide
expression
direct
and
clear
a
is
there
recommend upon ideas referred to it unless
issue.
the
in
ted
interes
from private citizens who are aggrieved or

ng procedures for
This expression will not be received simply by providi

public hearings.
of the I.J.C.

In addition, written into the procedures would be the right

ance to
to request the two Governments involved to supply assist

voices heard.
the citizen or non governmental groups to enable them to make their
.
counsel
and
This involves Support for investigation, research, travel

disclose
In addition there should be the right to insist that Governments

and do so in ample
pertinent information in their possession to such groups
time for perusal and examination.
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The Commission might even go further and seek to set up a more permanent
forum or advisory group which would involve citizens' organizations from both
countries and allow it to raise issues, comment on matters referred to the
Commission and to solicit and support the representation of aggrieved or inter
ested parties.
Obviously, the member governments of the I.J.C. will not greet such proposals with open arms.
But if this meeting can conclude that such steps are
required and then work to convince some politicians in both countries that
these are wise and useful steps; then there may be some chance of success.
The winds and the waters do not respect lines of boundary drawn on a map,
and the I.J.C. was the early twentieth century response to this fact.
Public
opinion on environmental matters likewise sweeps across the boundaries and the

late twentieth century response should be to create this citizen advisory
council to the International Joint Commission.

24

SUMMARY
SESSION |
Developing Communications

Session 1 dealt with basic questions concerning the development of public

information and involvement programs.

Mr. Axworthy's paper highlighted some

of them and placed them in an international framework.
After the question
about four
centered
discussion
paper,
the
of
period following presentation
questions.
These are highlighted below:

1)

Why communicate at all?

What are the legal, political institutional

and citizens' rights requirements involved, if any?

The groups discussed the question "why communicate" in a number of ways.
Some groups related the question directly to the IJC, and others chose to
talk about the need for communication in a more general sense.

The public has a right to be consulted, especially those members of the
public who stand to be directly affected by decisions to be taken. The public,

however, should not be forced to participate or respond to agency communication.

The public has a right to know the purposes of an agency, what it stands
for, and what positions it takes on issues or approaches it takes to tasks
Many participants agreed with Axworthy's proposal to give
assigned to it.
to information and data contained in government docu
access
the public full
need for U.S. and Canadian agencies to have direct
the
Some also felt
ments.
access to each others' study data to facilitate comments on projects or

studies affecting both countries.

One of the groups was concerned that the public quite often holds values
(preferences) which might not be considered by the public agencies involved

in carrying out a study or a planning exercise.

Communicating would facilitate

identification and consideration of these values if it were a two way process.

Consideration of values when making decisions c0uld result in better

decisions, support for these decisions, and better communication throughout.
It was stressed that the agency needs to interact with the public early in

the decision-making process -rather than after a decision has been made.

Establishment of an information base even before an agency group or, in the

case of the IJC, a reference group begins to form its detailed plans for a
study, w0uld provide input from the public and form a base from which to

develop public interest.
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Discussion participants recommended that citizen groups should be

encouraged to determine their parallel goals and values at the very start

It was also suggested
This gives the agency time to respond.
of a project.
that the technical material associated with the project be carefully written
and understandable to the average citizen, and that time be allowed for an
education process.

Agency personnel should recognize that the public often has something
Whether the task is to
to contribute to tasks undertaken by their agencies.

develop a set of plans or to carry out investigative studies in order to
communicate facts and formulate policies,
opinions and expertise to contribute.

there will be citizens with

Discussion developed regarding the type of person who should run a public
This person should be able to listen, assimilate all
participation program.
types of information, relate to the media, have a professional status within
This person should be able
the agency, and be able to represent the public.

to work well with the public and yet be able to identify with the program of

Participants debated where the program responsibility should be
the agency.
in the director's office, a separate information office, in planning.
lodged:
often an unpopular one in an agency, but it can produce credibility
is
The job

outside it with the public.

The individual(s) does no good if there are no

If a public participation program is established, the
listeners at the top.
public is aroused, this is reported to the agency, and the agency is unresponsive,
One solution is to give the communicator authority to
credibility is lost.
report publicly that the information has reached the decision making level
If the agency is sincere with
and that the public is waiting for a response.
the public, it will realize that if there is disagreement with the public

opinion, its decisions will still have to be made public along with the reasons for
the decisions.

The importance of the media again came into focus during these discus

Though media generally do not get a wide range of environmental
sions.
information from the public, they do reflect public interest through letters,
surveys and the time and space (scope) allotted to stories and editorials.
The question was also raised in discussion whether the agency is the
An outside
best avenue to use to establish a public participation program.
would
contacts,
long-range
establish
to
able
be
liaison person or firm would
and
y
credibilit
inherent
an
have
would
and
be available to many agencies,
However, the danger is that in time this person or firm might
objectivity.

become too closely associated with special interest groups and might lose
objectivity.

From the discussions, it became apparent that participants reached a

concensus on the need to communicate on the part of any public resource

management agency.

The implication which can be drawn from this is that

a
it is indicative of growing expectations that public agencies should make
s.
sincere effort to communicate with the public concerning their activitie
Moreover, where an agency is in a position of making a decision or a recommenda

tion which could directly affect people, it was felt that those people should

be informed of such decisions before they are made, and wherever possible,

actually be involved in the making of those decisions.
26

On the more general question of the desirability of public participation
in IJC activities, the participants agreed that it is desirable for several

reasons.

Among the reasons cited:

such participation would assist the IJC to

make the best possible decisions on recommendations through considering factors
important to the public; such participation, especially at the early stages of
a study, could help develop recommendations less likely to encounter strong
resistance from the public during public hearings; such participation would
broaden the base of potential support for implementing IJC recommendations
when the governments decide whether to implement such recommendations; such
participation is the right of those affected by IJC decisions; such partici

pation would enhance the credibility of the IJC and would develop public aware-

ness as a basis for building public trust; such participation provides an
opportunity for the IJC to lend international stature to citizen participation.
2)

What is worth communicating?

(a)

(b)
3)

policies, programs, projects;

information pertaining to decisions concerning 2(a).

To whom should governments communicate?
how to determine who needs to know about an issue;
(a)
(b)
how to determine who can contribute.

The various discussion groups brought forward a multiplicity of points
They agreed that on the part of the public
regarding these related questions.
agencies in general (and the IJC in particular) there is a need first of all
to let the general public know of its existence, that is to increase the general level of awareness of the public resource management agencies, what they
are doing, and what they hope to accomplish.

In this
What to communicate is determined by the potential audience.
capathe
develop
to
agency
an
for
need
the
regard, there is recognition of
For
activities.
its
regarding
bility to deliver varying quality information
people
area,
specific
a
of
studies
instance, in carrying out specific planning
who might be affected by the implementation of such plans would probably want
a relatively detailed account of the plans, and some people or groups would

probably want to be involved in formulating those plans.

On the other hand,

to raise the general level of awareness among the public, an agency might
concentrate on developing a more generalized information package about itself,
its goals, and its activities.
Participants recognized the need for public agencies to differentiate
the public into specific audiences with different kinds of information
In the area of information dissemination, public resource
requirements.

management agencies can generally expect to have two types of audiences.

d
First, a general audience, a mass public, which would be passively intereste
public
specific
a
is
group
second
The
s.
activitie
its
in the agency, and
ental)
composed of specific interest groups (economic, industrial, environm
plans,
study
specific
on
on
informati
detailed
which would require more

research projects, etc. This differentiation of the public is important
s
because on the one hand, the purpose is to create a general level of awarenes
interest
ly
especial
groups,
these
identify
to
of the agency and on the other
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groups, (i.e. environmental citizen groups or trade or professional groups) to
Information needs to be tailored
whom information would be directly addressed.
to fit the requirements of different audiences.

Viewing the public as multiple

groups should enable an agency to define its "constituency" more clearly, to
better identify and "prioritize" its information needs to reach those people
and budget accordingly if funds are limited.
It was recognized that members of the public often hesitate in communi
cating with a resource agency because they do not know whom to get in touch
As a result, their only outlets become
with within the public agency.
elected officials and the press, which can politicize an issue and possibly
Therefore, the public should
place the public agency in a defensive stance.
and views directly to the
ideas
forward
bring
to
agency
an
by
be encouraged

agency.
4)

What are the implications for organizations?
(a) how to develop commitment internally;
(b)
(c)

funding, structure, staffing;
how to keep decision makers/management involved in the citizen
participation process.

Many implications for organizations which pursue a public information
The organization (public agency) should develop a
program were raised.
To maintain a public information
specific program of public information.
function, a specific person or office should be set up to deal with the

public.

This program (including position and supporting resources) should

be incorporated into the regular operating budget of an agency,

and not viewed

as "expendable frill".

A good
All groups recognized that budgeting guidelines are needed.
public
for
possibly,
program requires monies for agency operations and,
On the matter of funding environmental interest groups
participants.
Some participants felt funding was required
there were mixed feelings.
as volunteer groups have little resources to undertake and sustain any kind
of effective action to further their cause; others felt that accepting funds
from any agency which might hold an opposing view in an issue would compromise

the effectiveness of the group.

There seems to be no solution to this dilemma,

except possibly a trust fund set up by government (outside the agency) from
Such funding and its adminis
which interest groups could receive resources.

tration would

haveto be established through legislative processes.

If the public agency is to solicit input from the public, that agency
must be prepared to report back to the participating public what it did with
In other words, there must be a procedure whereby
the input it received.

the information which comes in must be given due consideration for incorpora-

tion in the operating process of the agency, whether that process is a
Once such a mechanism is set
decision making or planning or study process.
Also, the agency must be prepared to
up, it must be reported to the public.
state why they did or did not use the information gathered from the public.
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The organization must expect some change in its own operating
procedure

if it is to undertake a sincere public information and
involvement program.
It must be recognized that the process of informing people
of what you are

doing, and inviting them to become involved may mean a more
complicated and

longer planning, decision-making,
and accepted.

or study process.

This fact must be faced

If its information program is working well, the organization must
expect
to find itself operating with a public that is more aware and
possibly more
critical of its action.
On the other hand, the organization can expect that
public trust, support from the public, and the agency's position can
be
enhanced through a sincere attempt to communicate and involve the public.
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SESSION 2
USES OF MEDIA

USES OF MEDIA

THE DISTRIBUTION SYSTEM
By
Jeannette Brinch*

The fact that there are so many representatives of government agencies in
You are here because you realize that public
this audience encourages me.
hearings seldom give you the kind of public involvement you need prior to
You are looking for other methods of communication, of
making a decision.
As a citizen
insuring a more meaningful input from the people you represent.
to find
desire
your
applaud
I
activist,
environmental
and as a professional
new channels of communication.

They can be anything your imagination and budget
What are the channels?
Newspapers, newsletters, information brochures, action alert bulletins,
desire.
radio, cable, public and commercial television, films, slides and tapes, are

all viable channels of communication.

Combinations of any of these may be

And new communications
used to give more variety and mind catching appeal.
Channels are being opened every day, such as a computerized information system
being developed in California, which allows interested organizations to receive
information and to instantaneously enter their policy recommendations to a
regional planning agency via computer systems installed in their offices.

The criteria you use to decide which media will suit your particular need
arise from what you want to accomplish. This includes:
what issue or issues you want to deal with;
-

whether and what

- what

kindof response you want to elicit; and

kind of audience you want to reach.

what you are
For instance, if you want the public to know who you are and
particular
any
of
aware
rily
to make them aware of you but not necessa
about

issue - you will need to conduct a "blanket" campaign.

This means you will

the three
make use of television, both cable and public, radio and newspapers,
l, to
materia
printed
any
most far-reaching communications forms, as well as
sensory
and
y
auditor
With the plethora of visual,
reach the general public.
we all receive every day, it is imperative that
dments
bombar
ns
communicatio

you use your imagination with these media channels.

your audience can
The television set can be used to your advantage, for

On public television, it is necessary that you have a
both see and hear you.
ent
which of course may be the government agency you repres
funding source

to help you finance what is often an expensive production.

*MS.

You will need to

gton, D. C.
Brinch is with The Conservation Foundation in Washin
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3

i

put it together with the help of a writer, producer, director, and any other
You can either bring a finished
staff people you need to tell your story.
product to the station on film or videotape, or take advantage of the many

creative people within the studio who will be happy to work

with you.

You

might produce a short videotape or film, with a narration, or have a panel
discuss your activities, or produce a skit or sing a song.

Cable television is relatively new and allows you to be your most inno
Unlike public television, high financial costs are not part of the
vative.
You may use cable television to hold a group meeting, a discussion
picture.
session which exposes the public to who you are and what you do, a song and
You need only
all with little or no prior technical know how.
dance show
be somewhat organized and let your imagination take over.

Commercial television, although expensive and difficult to work with, can

also be used to communicate your ideas.

Although I stress public and cable

television as effective media channels for public participation, commercial
television is responsible to the "Fairness Doctrine" as well, and has shown

So you
some degree of public interest orientation.
mercial television when planning a media program.

not rule out com
should

Radio is just about the least expensive media technique you can use to
You can prepare tape cassettes ahead of time, using
get your "image" across.
any number of audio techniques, including narration, sound effects, and music.
The station manager will just insert the cassette when possible during the
Of course, many stations require that you work within
day's programming.
their own format and time frame; in other words, you must make a presentation

to fit their specifications.

If you want to "blanket" the media, using radio

as 933 channel of communication, it is wise to remember that you probably
PSA's, as they are called, are
should not use Public Service Announcements.
are read whenever the broad
which
ts,
announcemen
spot
15 , 30- and 60 second
are allowed PSA's, and
groups
nonprofit
only
Generally,
caster has the time.
will be heard.
message
the
context
what
have no control over when and within
it is worth
way,
meaningful
a
in
you
So, if you want to make people aware of
the minimal cost for paid radio broadcasting.

To complete your "blanket" campaign in making the public aware of your

existence and activities, you will

well as broadcast media.

need to take advantage of printed media,

You may take out a paid advertisement in a news

as

paper, which either informs the reader of your existence and activities, or
Or, you may alert
alerts the reader to your television and radio broadcasts.
a reporter to your activities.

You

may wish to send out to the general public information brochures or

You want in inform, to make
newsletters recounting your current activities.
audience to do anything
the
asking
not
You are
Only.
them aware of you.
to make yourself known
trying
are
You
or to make a response to your campaign.
public.
general
and your cause a creditable one in the eyes of the
If you want the public to be aware of a specific issue, rather than just
generally to be aware of your existence, you will need to apply a different
set of criteria and perhaps different communications techniques.
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First, you will need to pinpoint your audience.

Here, your audience is

of much narrower scope than in your "blanket" campaign.

YOu are looking for

an audience which will either be particularly responsive to the issue or
issues you are promoting, or an audience which is not responsive, in hopes of
To select the audience, it is wise to answer the following
changing their minds.
questions first:
what issue or issues do you want to expose;

and

what do you know about the types of audiences reached by different
communications channels.

For instance, if you want to bring a water diversion project to a se
lected, concerned audience, you would contact conservationists, ranchers,
farmers, other landowners, and any others whose special interest would be
You would be selective in choosing methods
affected by the diversion project.
of communication to reach this audience.
You might:

- publicize in farm journals they would likely read;

- have a radio tape played over a station they would likely to listen to,
such as a news show on farm prices, weather, or new farming techniques;
and

-send out action alerts via a farm association's membership list.
Basically, the methods of communication you use for publicizing a specific
issue are the same as those for making a broad audience aware of your existence

through a "blanket" campaign.

Radio, cable, public and commercial television,

s,
newspapers and other periodicals, action alerts, and information bulletin
for
audience
selected
What differs is your more
among others, are all useful.
a more specific issue.

When you want your

audienceto make a response to your communication,

to the
rather than to only be cognizant of your activities or to be alerted

communications
issues you are most concerned about, you may need to mix your

techniques.

You will identify your audience

either broad or more narrow -

then you will need to
you will decide on the issue or issues to publicize, and

decide what kind g£_response you want the audience tg_make.

of public
You must keep this in mind if you are to achieve some degree
purposes
two
first
the
often,
too
Far
participation in your decision making.
specific
and
ss
awarene
ation
organiz
general
of communication spoken of here

are mistaken for public participation, when actually they
issue awareness
A public information program rarely encourages anyone
are public information.
Public
a policy decision.
to do anything, and thus no real input is made on

the public, rather
hearings are typical in this regard - they tend to inform
than to gain public input or action.

e the public in the
So, if you've decided yOu would truly like to involv
n channels which
icatio
decision you are making, you will need to develop commun
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encourage this development.

The involvement may take any form, including

ng, and
letter writing, membership on advisory committees, citizen organizi
direct policy input.
negative or
For instance, if you want your audience to contact you with a
and
print
both
use
positive response to a program or issue, you may want to

on
broadcast media. You might arrange a film and narration - or a panel discussi
at
and
over your local public television channel,
or dramatic presentation
tele
its conclusion either give the audience a contact person or office and
to a news
phone number with which to state a position, or refer the audience
the
paper article which examines the issues more fully and then provides
contact person or office.

audience
You might send an action alert on an issue to a selected, target
e
extensiv
more
a
with
t
broadcas
on
and follow that with a radio or televisi
could
you
Or,
contact.
to
whom
on
discussion of the issue and with information
ity
availabil
the
g
announcin
and
reverse this order by having the broadcast first
of printed material and contacts at the program's end.
ut a
You might want to establish a network of advisory committees througho
It
region to help you make a decision on an issue of regional significance.
would
which
show
radio
or
on
televisi
public
a
produce
to
helpful
would then be
could be discussed by a group representing
reach a regional audience; the issue
on, the need for advisory com
conclusi
show's
the
at
several interests, and

mittees throughout the region would be highlighted.

You would ask for volunteers,

.
establish a contact person and telephone number, and wait for the responses

In any event, what you need is an informed audience, an audience selected
with enough care and fed the right information at the right time to make an
informed contribution to the decision at hand.

are
Any of the media techniques explained at the beginning of this paper
.
response
is
element
t
The importan
suitable for public participation programs.
is
it
regard,
In this
You wish to inspire the audience to become involved.
You may have produced a number of
not always necessary to start from scratch.

for
public information pamphlets, begun a newsletter, or arranged a slide show

To turn these communications tools into public participation
in house staff.
All three could
mechanisms, is a relatively easy task.
not just information
tions,
be adapted to suit an audience of PTA members, neighborhood organiza

businessmen, or college students.

The media would inform the audience but

instead of leaving it at that, the audience would be asked to issue policy
No need to be formal
recommendations, to state their views, to make an input.
Rather, they
.
hearings
be
not
would
contacts
these presentations and personal

Here again, the major
would be public information apd_participation events.
and action.
response
are
criteria for using any media technique you wish

Now that I've suggested a few media techniques you can use to suit your
public participation needs, you may be wondering if any of these techniques

have actually been put together and been Successful.

many of them have.

With relief, I can say

The following examples are just a few success stories.
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In Denver Colorado,

an exciting public television show has been produced

for broadcast throughout the Rocky Mountain Region.

Called "Feedforward,"

this 30-segment series has focused on land use, water quality, energy develop
ment, growth and a number of other environmental problems as they relate to
the Rocky Mountain Region.
Half hour segments, filmed on location throughout
the region, visually expose the audience to both the problems and the major
special interests concerned with those problems.
What has made this a public
participation program as well as an information program, are viewer groups
established throughout the region.
The viewer groups have watched the weekly
series and reacted to the programs, asked questions of the program's writer
and director, and have used the program's information base to focus and actiRes
vate their participation in local and regional environmental decisions.

ponse to "Feedforward" has been positive; it has not only created an informed
citizenry, but it has created a channel by which they can reach decision
makers with their input.

Also in Denver, a combination of media techniques was used to open up
communication on an issue of some controversy, the use and misuse of the
A 12 minute film with narration was produced for public telePlatte River.
vision on the Platte, followed by almost 50 minutes of questioning via tele
Seventy
phone of a 3 person expert panel, all shown on the television screen.
an
for
air
the
off
taken
were
hundred
several
calls were taken on the air and
expressed
were
views
but
made,
Not only were contacts
hour following the show.
which gave those who were making decisions on the fate of the Platte a good
idea of the public concensus.

Media programs which present information and seek participation may most
Such an approach was taken at one of
effectively use a multi-media approach.
ten regional Conservation Foundation Water Quality Training Institutes, funded
by the Environmental Protection Agency, and aimed at informing and educating
citizen leaders on their roles and rights under the 1972 Amendments to the
The workshop opened with a multi media
Federal Water Pollution Control Act.

program, consisting of a 3 screen, 3 pr0jector slide show, with a simultaneous

narrative play, background music, and at its finish, a sprinkling of the
This program served to highlight the major water quality
audience with water.

issues, get the audience superficially "involved" (via the sprinkling), and to
initiate dialogue between them on the major issues for the workshop.
Another of the Conservation Foundation Regional Water Quality Training
ing
Institutes used a very different combination of media techniques, role-play

and videotape.

A mock permit hearing was held during which a draft industrial

A panel
discharge permit was distributed to all Institute participants.
prepared
heard
board
representing members of a state water quality control
well as
as
Club,
Sierra
testimony by their staff, by the industry and by the

comments from the Institute participants.

All these helped to disclose the

kinds of issues likely to come up in a permit hearing.

on a large
The mock hearing was followed by a videotape of hearings

City's sewage problems.

The videotape served mainly to emphasize the purely

discussion of alterinformational role of hearings, and precipitated audience
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You might use role-playing and videotape to
native participation techniques.
personally involve your audience in current decision making; by allowing them
to act out their viewpoints, the policy decisions they might make on an issue,
you might more easily reach the correct decision.

In Santa Barbara, California, a project appropriately entitled "ACCESS" is
attempting to utilize computer technology as the mechanism through which
the public can make its input into environmental decision making.

ACCESS

(Alternative Comprehensive Community Environmental Study System) has been

designed to create a neutral forum thrOugh which policy makers, citizen groups
and special interests can analyze and discuss regional problems, options and
issues.
A number of communications techniques and technologies, such as
The
regional situation rooms and computer modeling, are being developed.
regional situation rooms are equipped with maps, computers, television, both

broadcast and cable, and citizen polling and feedback systems, and are used to

examine real world environmental issues, test and discuss policy alternatives
Computer modeling and interactive computer
and experiment with the technology.
graphics simulate real world environmental systems.
An individual can work
with the simulator and interact with changing variables.
Simply stated, ACCESS is attempting, through the use of a technological
approach, to install computers in participating organizations by which issues
Reactions, suggestions and action initiatives are
may be explored at will.
fed back into the computer to the decision-makers.
In Raleigh, North Carolina, cable television has been used by the local
Community Council to inform constituents and elicit responses from them on
The Council meets before the television cameras, and
community-wide problems.

then the telephone is used as the feedback loop.

Citizens speak both with

each other and with the Council at the television studio to make their input
known.
The Environmental Protection Agency sponsored a television show on Lake

Michigan not too long ago which allowed the expression of diverse interests on
Seventeen people from communities bordering the
the future of Lake Michigan.

Lake met before the television cameras to discuss their special interests in
These seventeen people repre
the Lake and the Lake's environmental future.
sented special interests, but they were citizens as well, and they were provided
an access route to the decision makers who control the Lake's quality.
In Colorado Springs, Colorado, the Pikes Peak Area Council of Governments
has produced a slide tape show on a current water quality project in which

they are now engaged.

The 1972 Federal Water Pollution Control Act Amendments

establish planning processes to begin in selected areas across the country

with significant water quality control problems.

Such planning efforts are to

achieve a system of land use and water quality management which not only
assures environmentally sound sewage treatement systems, but attempts to get a

handle on myriad non point source problems including street runoff, agricultural,
silvicultural,

and construction runoff.

The areawide planning processes are

to provide a mechanism for early citizen input.
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The Pikes Peak Area Council

of Governments, on whose shoulders this responsibility rests, has put together
a slide tape Show which explains the planning program and pinpoints the areas
for citizen involvement.
It is being circulated to a wide audience, including
neighborhood associations, civic groups, and schools, and is to serve as both
an information tool and a springboard for action.
The examples I have just outlined represent what has become a most important ingredient
communication for public participation - in any organi
zation's overall program.
It is my View that it no longer makes sense to
confine one's public policy activities to purely written material; that we
only have so many hours per day to devote to the stacks of printed matter
which come across our desks.
We may find that effectiveness in both communicating and in eliciting public involvement is enhanced by the use of media

channels

and that the decision will thus be a more enlightened and_a more

popular one.
Which brings me around to my final point - how to evaluate the
effectiveness of your media program for public participation.

J

If you have conducted a "blanket" campaign for organizational awareness,
you will want to evaluate whether or not your organization has become familiar
to a large segment of your audience.
A random telephone survey
should
accomIf you
and you should be quite satisfied with a 2 5% return.
plish this
have tried to inform a segment of the public about a particular issue, you may
again use a telephone survey to test your results.
Realistically, media work
on a particular issue can only go so far without triggering a response.
To
evaluate whether people have become aware of a particular issue, you will need
or else you will find yourself just quizzing people on the
to see a response

>
1

issue you have publicized.

0n the other hand, if you are willing to wait some time before evaluating
your media effectiveness, and there is a policy decision coming up which
requires a vote or other show of opinion, it may be very easy to evaluate your
By evaluating the results of the vote, you may evaluate how
effectiveness.
well your issue was understood by the public.

If your purpose in communication has been to elicit an informed response,
you again can simply count the number of responses or go into more depth by
Far too often decisionevaluating the content of the responses received.

makers complain they spend huge sums of money on public information programs
They are all sure that they alone know how to comand receive no response.
if the
If your purpose is to get a response g§_well_a§ to inform
municate.
you will get a response.
audience knows you want their informed response
You obviously can evaluate your media techniques by the number and quality of
responses .

What I am saying here is that it is almost impossible to accurately
evaluate the effectivenss of your media program unless a built-in feedback
loop is included in the program.

on making
This means that for true public participation in the decisi

audience.
process, your media program must trigger a response from your

The

you are gene
public must be provided with a means to act on the information

Response and action are your
rating through whatever media channel you use.
that although you cannot
however,
You should be assured,
evaluation tools.
results.
get
will
you
measure the effectiveness in all cases,
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SUMMARY
SESSION 2
Uses of

the Media

During the discussion sessions which followed Ms. Brinch's presentation
participants examined the various channels available for distributing and
receiving communication and considered how best to use them to interest,
Discussions centered about the following
inform and involve the public.
questions:

(defining media)?

1.

What are the channels,

2.

How are the channels for the messages and the audience chosen;

3.

What are the best ways of getting the attention of the media so

4.

How can media effectiveness

5.

What should the International Joint Commission do to make use of the
answers to questions 1 4?

are there guidelines indicating which channels to use at what time?
that they can assist in relaying the message to the public?
be evaluated?

The Brinch paper points out the routes which the advocacy communicator

can use to "sell the product", one of the groups felt.

approach is inappropriate for an
International Joint Commission.
fitting, her ideas for exploring
may well be adaptable to various

Perhaps the sales

official agency, particularly one like the
Though the marketing concept may not be
channels beyond conventionalmass media
governmental communication programs.

One of the discussion groups examined channels beyond those routinely
Participants told of their successes and failures
accepted as "media".

using displays and exhibits, slide shows, decentralized offices, grapevines, film strips with records, liaison representatives, neighborhood
groups, canned radio interviews, computer systems, and personal conversa
tions.

Most of the groups discussed the problem of getting the media's
interest. Though media people usually consider themselves advocates

of the public interest, they are reluctant to give space and time to
news and program contents that are not in the best interests of their
advertisers or contributors.

4O

What happens when releases and features are not used? Why, besides
economic reasons, are they not aired or printed?
Several possible
answers were mentioned.
Agencies which do not have personal contacts
established with reporters may lose the space or time to those which do.
Agencies which rarely send out information receive little notice.
The
publication or station policies may preclude use of specific materials
or place low priorities on them.
Stories may not be news.
If they are
not factual, of local interest, timely and highly accurate, they should
If the story does not convince a reporter that an
not be distributed.

issue affects his readers' or viewers' pocketbooks, property value or

environment,

it will not be used; the facts will not reach the public.

Over time, unuseable information released by an agency leads to lost
credibility and eventually to disinterest.

must,

Agencies and citizens' groups

therefore, be selective in what they attempt to place.

Simplified

reporting of events and news, well-timed stories released to meet
newspersons' deadlines and tailored to make total use or easy cutting
An agency or group
possible will help to develop good media relations.
citizens or only
all
for
valid
are
needs to analyze whether its concerns
the channels
in
use
for
n
a segment of the public and design informatio

best suited to reaching the identified target audience.

For the Inter

national Joint Commission, these targets are the component interest groups
constituting the general public, various government agencies at all levels,
and politicians at all levels.

It is important, participants agreed, to design the message for the
For example, a story written for use in newspapers may have to be
medium.
cut and redone to visual orientation for television.

Many of the discussants stressed the importance of establishing an

When
ongoing relationship with reporters and other members of the media.
example,
for
persons;
same
the
to
directed
be
possible, stories should
This practice will make it easier for
the environmental editor.

od of
individuals to cover a specific organization and increase the likeliho
coverage.

only
It is important also to recognize that utilizing media is

s
one technique for reaching the target audiences. Mass media channel
e.
respons
ge
encoura
and
should be used primarily to inform the public

in
Each of the groups discussed the difficulties encountered
both
te
evalua
to
need
a
evaluating media and established that there is
formally and informally.

A series of questions was Suggested as a guide.

ve vs. what
How many people saw the message; what did the public percei

response and its continuity;
was the message to convey; what was the public
about changes in policies
was interest retained; did the media program bring

public
Before trying to evaluate media, a baseline level of
or procedures.
in the
agency
of the
knowledge should be determined and the credibility level
originators of the messages.
public's eyes should be understood by the
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SESSIONS 3 4
PUBLIC HEARINGS
AND
ALTERNATIVES III HEARINGS

PUBLIC HEARINGS
COMMENTS ON THEIR USE AND EFFECTIVENESS

By
David Estrin*

To those who worship (or at least espouse) the doctrine of public

participation as being fundamental to sound planning and decision-making,
Indeed to attack the ritual
the ritual of public hearings is familiar.
is to commit heresy.

the
But it must be admitted that there are many sympathizers with
public
the
often
too
that
doctrine of public participation who say
pation
hearing ritual not only fails to bring worshippers of partici
es, it
practic
tic
closer to their ultimate goal of revitalizing democra
rather in some cases leads to rule by frenzied extremists.

labelled "an
In 1974 a University of Toronto sociology professor
misleading con
exercise in futility and likely to give rise to quite
an Institute of
clusions" public meetings being held by the Canadi
The
tion policy.
popula
world
of
t
subjec
the
on
International Affairs
gs in various cities
Institute had arranged public consultation meetin
regarding both
Views
their
s
expres
to
"to enable the Canadian people
and a popu
ence
Confer
tion
Popula
World
Canada's position at the U.N.

lation policy for Canada".

contrast with a
According to Professor Anthony H. Richmond, "in
meetings are
public
ns,
opinio
scientifically designed sample survey of
ns of the
sectio
e
tativ
resen
unrep
likely to elicit the views of entirely
ions."
posit
ity
minor
ng
population, particularly extremists representi

Solandt, former chair
And no lesser a professional than Dr. 0. M.
final "Solandt Commission
man of the Science Council of Canada, in his
alternatives for a 500
(on the environmental effects and routing
Report
planned to build through
kilovolt transmission line that Ontario Hydro
pment in southern Ontario)
rural lands and across the Niagara Escar

m may be evolving into an
stated that "the public hearings mechanis
a minority can short circuit
institutional structure by means of which
withOut
and achieve its own ends
the established mechanisms of democracy

heard."
the opposition even being mobilized or

Editor, April 13, 1974
lToronto Daily Star, Letters to
nto, April,
2Solandt Commission Report, Toro

1975

~ .. _\ gem-.2": ~

Ontario Bar Association.
*David Estrin is a Barrister of the

Why is it that such professionals challenge the public hearing
ritual? How can they be so vehemently against a forum historically
associated with the democratic process?

One answer appears to be that because public participation is now
in vogue, public meetings are the first methodology that occurs to
governments and institutions who wish to quickly appear to remedy struc
tures which were purposefully designed in prior times to avoid such

participation.

It is because public hearings have been added on rather

than integrated into pre existing policies and statutory procedures in
an attempt to quickly bring the public into the process, and that con
currently there has been a failure to recognize that public hearings are
not valid methods of involvement in certain circumstances, that the
criticisms made above, and others, are validly made.

It is worthwhile at this point to look at the diversity of objects
which public hearings seem to be expected to fulfill under a variety of
laws.

Information and Decision Making Hearings
There appear to be four varieties in this category:
Those for securing information and general opinions on a subject
1)
prior to the undertaking (usually by experts) of a major study leading
to a final report containing recommendations.
Examples:
IJC hearings
held at the commencement of studies pursuant to two references regarding
Upper Great Lakes Water Quality, and Pollution of the Great Lakes System
from Land Use Activities.
Here the IJC material preceding the hearings
stated they were preliminary public hearings "for the purpose of receiving

information relevant to the subject matter of the studies."

been described as "a very open ended hearing,
plan or report upon which to comment. 3

They have

since there was no study

2)
Those for the expression of opinions which are in reaction to
general policies or recommendations tentatively adopted.
For example,

the public meetings held by the Canadian Institute of International

Affairs (supra); hearing currently being held across Canada by a Joint
House Senate Committee to gather reactions to the federal government's
Green Paper on Immigration Policy; hearings held to receive public
reaction to the interim report of the International Great Lakes Levels
Board to the International Joint Commission; hearings by Planning Boards
in Ontario Municipalities at a point prior to recommendation for adoption by municipal councils of Official Plans or changes in zoning bylaws.

3Margaret Sinclair,

"The International Joint Commission and its Relation

ship with the Public", University of Waterloo, Dept. of Geography,
Monograph Series, No. 5, p. 11
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3)
Those which provide a forum for reactions to courses of definite
action proposed in some final report or in a draft piece of legislation.
For example, the hearings held over the Village Lake Louise Development
proposal in Banff National Park, hearings held after the government had

advertised for development proposals and had made a legal agreement with
a consortium allowing for development of its plan; hearings held after a

decision to expropriate property (exercise power of eminent domain) has"
been made to determine whether that taking is necessary in the circumstances; IJC hearings in 1970 on a final report concerned with pollution
in the Lower Lakes which report, inter alia, recommended that a program
of phosphorus control be implemented; hearings currently being held by

the Ontario Environmental Hearing Board on a report containing recommenda
tions for action to prevent continuing health hazards associated with
secondary lead smelters; hearings before the Ontario Municipal Board to

sanction Official Plans or changes in zoning by laws adopted by municipal
councils; hearings before a House of Commons Committee considering an
Environmental Contaminants Bill which would regulate many aspects of
industrial activities in Canada.

Those for obtaining facts and opinions which will be evaluated in
4)
relation to the plans of a project proponent (including governments)
For example,
desiring to start a large specific project or activity.
that
conditions
to
regard
hearings being held by Mr. Justice Berger in
Pipeline
Gas
Valley
might be imposed on a right of way for a Mackenzie
in the Northwest Territories; hearings to be held before the National
Energy Board by competing companies for a "certificate of public convenience and necessity to actually construct such a pipeline; the

Solandt Commission Hearings (supra); hearings by the Ontario Environ

mental Hearing Board required prior to approval of most waste disposal
sites in Ontario and certain types of sewage works; hearings held over
the federal government's plans to build a second Toronto international
airport near Pickering.
Manipulative Hearings

Of these there appear to be three varieties:
One type appears to qualify as positive manipulation (assuming one
1)
usually
agrees with the objects of those seeking public support) and is
action
for
either
support
public
part of a policy designed to generate

recommended by a body which itself has little power or for specific

The IJC has
plans by government to deal with powerful interest groups.
sm to
mechani
a
as
s
itself acknowledged that it sees public hearing

"The Commission's established

achieve the first object described:

lly increased
credibility and influence must be maintained and hopefu

informa(through public meetings, surveys and programs to disseminate
ant
import
the
tion) ... and be carried on in such a way as to serve

4
public's knowledge of and trust in the Commission's work".

Public Involvement in
4I.J.C. Directive to Board Chairmen Concerning
Commission Affairs, Sept. 20, 1974.
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4,12

with respect to the
purpose of improving the Commission's position

As another writer has put it:

The Commission, not having enforcement powers, depends on public
support when it makes its recommendations to the Governments ...
public pressure brought to bear upon the Governments may prove most

effective in getting ... action taken.

The public hearing is the

major communications link between the Commission and the public.
Conducting these hearings is the main way that the IJC builds up

public support.
This is a benefit quite apart from receiving
information and opinions, and from the Commission's point of view
is probably more important.5

As examples of hearings in situations where Governments desire to
take strong actions but feel the need to elucidate the problem before
bringing in what otherwise may appear as harsh laws, one might refer to
the Cliche Commission inquiry into Quebec's labour problems or the Anti
Crime probe in that province.
Out of the Cliche Commission revelations
came laws putting the largest Quebec Construction Union in trusteeship
and reversing the traditional burden of proof on a citizen to prove
himself not guilty of an offence
in this case of being a participant
in an illegal strike.
2)
In quite the opposite way, public hearings may be an important part
of a scheme whereby a government not anxious to take action on a contro
versial issue may gain reasons for inaction.
Particularly in hearings

involving complex issues the public may indeed become bored with the

controversy or confused by the differing expert viewpoints and in the
result the government appears to have some justification for delaying

action until "clearer evidence" emerges.

An example is the way in which

the demand for action over ambient air lead levels in residential neigh

bourhoods adjoining secondary lead smelters in Toronto has been handled
by the Ontario Government.
It first refused to take any action, then
appointed a committee of experts to make recommendations and then, after
receiving the report of the experts, decided to have the Environmental

Hearing Board undertake lengthly hearings on the recommendations, which

hearings were poorly attended and of such duration as to leave not only

the public-but concerned experts bewildered as to whether the Board will
ever be capable of coming out with a final and clear recommendation for
action.

3)

There may be an attempt by the power broker to give token recognition

to the concept of public participation by providing some opportunity for
ventilation of opposing viewpoints.
However, in reality the hearing is

part of a slick public relations program designed to "sell" the project
or principle (or one alternative most favored by the proponent) by

emphasizing the attributes and glossing over or ignoring entirely the

negative aspects or further alternatives.
"Planning" for many hydro
and highway routing projects has, in the past at least, qualified for
this category.
5

.
.
Sinclair, note supra,

p. 9
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Having identified some uses of public hearings, and having
seen in
these examples a variety of different purposes motivating the hearings,
it is not surprising that the criticisms set out at the outset, and
others, continue to be made of such procedures.
For it is obvious that
public hearings are only one device that ought to be used to obtain the
public participation objectives of the procedures with which they are
Public hearings, as suggested at the outset, are too often
connected.
viewed as the panacea for public involvement and yet, given the multi
tude of specific objectives exemplified above, in themselves may not be
truly
useful.
It would appear from analyses done and observations made at some of
the hearing processes referred to above,6 that public involvement varies,
and that variation, it is suggested, is related to the following:

a)
b)
c)

d)

the degree to which individuals or organized groups perceive
themselves to be affected by the subject matter of the hearing;

the immediacy of the perceived action that may result following
the hearing;
the power or perceived power of the institution supposedly
interested in the results of the hearing to take action on
issues raised at such hearings;
the ability of persons appearing at the hearing to have any
influence in regard to the subject matter of discussion.

Assuming that persons feel that the conditions above are such as to
make their participation worthwhile, such participation may still be
affected by the following variables:

e)

;

amount and timeliness of notice regarding the subject matter

of the hearing and the degree to which such notice or other

prehearing methods give information about factors (a)
above;

f)

'

(d)

the degree of information in non technical language available
prior to such hearings concerning the subject of the hearing

and the availability of knowledgeable officials to discuss
such information;

g)

the formalities of the hearing process, and where formalities
are present, the availability of persons experienced with the
hearing procedures to explain these in advance, to prevent

intimidation and encourage participation, and the availability

h,
of other resources, such as legal assistance, money for researc
zers.
organi
or availability of community

factors
It is suggested that unless the public can perceive the

suggested and that the other factors above

identified are present,

public hearings may well be a wasted effort.

{

I.J.C. Public
6See, for example, Margaret Sinclair, "Report to the
1974.
20,
Sept.
Waters,
Hearings", Canada Centre for Inland
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______J

When hearings are held in circumstances which give rise to such
perceptions and are so organized, then participation may be more mean
ingful, positive, and representative than were the forums criticized in
the remarks quoted at the outset.
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BEYOND PUBLIC HEARINGS
SUGGESTIVE TECHNIQUES FOR PUBLIC PARTICIPATION
IN A TRANSNATIONAL RESOURCE MANAGEMENT ENVIRONMENT

By
Jerry

Delli Priscoli*

Like beauty, what constitutes "public participation" is in the eyes

of the beholder.

At its basic level, participation means that those

affected by decisions should have a role in the making of such decisions.

in social
Institutionalization of this citizen decision norm has Support
officials
ble
contact and representational theory in which elected accounta
views.
are either trusted to make decisions or act as a conduit for public
ns
decisio
choice
However, as society has become more complex, major social

but in
have come to be made not in institutional legislative environments
ments.2
less accountable Regulatory Administrative and Planning environ
of this
tion
recogni
was
1960's
the
of
t
movemen
The citizen participation
making.3
decision
shift in the locus of social choice

parti
public
Beyond responding to the emergent institutional shift,
the
n
betwee
y
tinuit
discon
sing
increa
cipation is also a symptom of the

jurisdictional
nature of social choice decisions (esp. Resources) and

a means of
In this light participation is often looked to as
boundaries.4
iction
jurisd
for
regard
t
withou
mobilizing a regional affected constituency
inter
or
intra
the
at
occur
Such regional groupings can
or boundaries.
Interstate
Title II River Basin Commissions and Federal
level.
nal
natio
onal U.S.
-nati
intra
of
series
compacts are two of the more recent in a long
ms.
proble
onal
dicti
juris
the
regional organizations designed to overcome

for the Innovation Information
*Mr. Delli Priscoli is the Project Manager
University's Program of Policy
and Analysis Project of George Washington

Studies in Science and Technology.

1For background on this dualism note:

"Burke and His Bristol Constituency"

Ernest Barker, 2nd Ed., Oxford, 1951.

Also; Social Contract (ed) by

in Essays on Government
and "Burke and the French Revolution"
, New York,
Ernest Barker, Oxford University Press

(ed) by

1962.

onal
ionship note: S. Huntington, "Congressi
20H this legislative executive relat
re
in The Congress and America's Futu
Responses to the Twentieth Century:

, 1965.
(ed) D. B. Truman, Prentice Hall, Inc.

t note:
3For further expansion on this poin

William B. Eimickle,

Theory and Practice.
cratic Context:
Public Administration in a Demo
cy Studies
Poli
Administration and
Sage Professional Paper:

Series #03 016, Beverly Hills, 1974.

hick,
tional problems note: Martha Dert
4For background on such jurisdic
es.
Stat
ed
Unit
the
Organizations of
Between State and Nation: Regional
C., 1974.
Brookings Institute, Washington, D.
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At the international level the concept of mobilizing regionally
defined constituencies into larger societal institutions has been at

the
heart of discussion on Nation Building.
However, the concept of mobilizing
cross national affected party constituencies around specific issue areas

without regard for jurisdiction boundaries in order to simultaneously

influence multiple national planning and/or administrative decisions is
still relatively new academically.6
Some authors have recently gone so

far as to suggest application of a modified Title II intra national body
to the international problem of the Great Lakes.7
The fact that public participation is done intra or internationally;

or can be part of administrative, planning or legislative functioning,
complicates the difficult task of clarifying the goals of public participation.
Any evaluation of public participation, either generally or in specific
cases, must be done against some goals of such programs.
The water resources
planning literature and actual programs often fail to clarify the nature
of such goals.8 At the broad level it is possible to classify the goals

of public services.
Data generation refers to defining needs, issues, and
goals for the public of a region.
Evaluation generally involves identification
of alternative action,

impact location, and potential social reactions.

The public service goals of participation include representing the public,
acting as a "surrogate" public sounding board, aiding in public acceptance
of a plan and/or decision and helping to develop a concensus in a region.
In general, governmental regulatory decision making is most concerned
with evaluating goals of alternative identification, impact location and
reaction.
Long term government planning, while concerned with evaluation,
is more likely to be involved with the goal of data generation on regional
needs, issues, and goals.
Traditional legislative decision making and,
indeed, some short term implementation planning tends to focus on service
goals such as plan acceptance and representation.
Thus, the multiplicity

of goals embodied in public participation depends on the functional and

geographic characteristics of decision-making environments as well as the
multiple perceptions of those actually
involvedin implementing such

programs.

5Note:

Press,

Karl W. Deutsch and W. J. Foltz (ed), Nation

Chicago,

1966; K. W. Deutsch,

M.I.T. Press, Cambridge, 1953.

gilding.

Aldine

Nationalism and Social Communication,

6Within the field of International Relations the movement of study to

Transnational Relations is such an example. Note: R. O. Keohane and
J. S. Nye, Jr. (ed), "Transnational Relations and World Politics,"
International Organization, Vol, XXV, No. 3, Summer 1971.
7For example:

L.

B. Dworsky,

G. R. Francis,

C. F. Swezey,

"Management of

the International Great Lakes," National Resources Journal, Vol. 14,
No. 1, January 1974, pp. 103 139.

80m this problem of goal clarification and the following typology note:
Jerry Delli Priscoli, Public Participation in_Level 2 Planning:
lg Preliminary
View, Special Consulting Report to the U.S. Water Resources Council,

Washington, D. C., October 1974.
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The problem of evaluating techniques for public participation then
becomes one of matching component techniques to specific goals and implementing
the appropriate techniques in management.

The specific goals being matched

depend in great measure on the decision making environment within which
the public participation program is operating.

There is a multiplicity of techniques available for public participation

programs.9

Their effectiveness depends on what goals they are expected to

serve and in what type of decision environment they are used.
The striking
fact of the literature on public participation is its singular emphasis
on techniques coupled with an absence of contextual analysis of the
effectiveness of these techneques.
Legislative requirements for public
participation programs by failing to provide specific guidelines encourage
the concentration soley on technique.
Each program must spend a major portion
of its energy and resources deciding which technique is appropriate for
their study.
The danger of a solitary emphasis on technique, besides obscuring
important goal considerations, is the encouragement it gives to non-critical
borrowing and adopting of techniques.
For example, a "community action
program" used in one model city may not be suitable for use in another model
city, much less in an international environment.
Therefore, in order to
avoid the dangers of overemphasis on technique, the managers of public
participation programs must establish their goal priorities and on the basis
of these priorities, plus cost, evaluate which techniques would best serve
which goals.

Complicating the problem of matching techniques to goals is the basic
confusion in public participation between the citizen as actor and the citizen

as data base.

Sometimes public participation is thought to be "public"

decision making, while at other times it is taken to mean expanded considera
Public participation in
tion of social impacts both long and short run.
on populations and
gathering
its broadest sense can and should combine data
Furthermore, it is not necessary
activity of elements from that population.
that the active elements of a population should be those who generate data
To
Data generation can be done by numerous experts.
on that population.
combina
varying
move beyond public hearings, public participation must seek
tions of skills built on integrated use of social science expertise and

population opinion-leading elites.

Since there is no "one way" to find the

balance, the remainder of this paper offers suggestions as to how multiple
and
techniques can encourage both activity by elements of population;

generation of data on those populations in terms of the broad goals of
public participation.

9For suggestions and analysis of techniques of public participation in fields
ity
other than water resources planning; note: Richard Yukubousky "Commun
:
Interaction Techniques in Continuing Transportation Systems Planning

A

ent.
Framework for Application" in Citizen Participation and Housing Developm
1974:
Transportation Research Board, National Research Council, #481,
A
ng
R. Yukubousky "Citizen Participation in Transportation Planni

,
Selected Bibliography", New York State Department of Transportation

Albany, May 1972.
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Techniques of doing public participation can be seen falling into

five broad categories:

Organization frameworks, field work, simulation,

expert paneling, survey work, base line data generation,

legal techniques.

-<

and political-

Within each of these broad areas several specific

_

techniques can be identified.

Table l is a matrix placing techniques of public participation
against the goals of public participation.
The checks in the cells
indicate a subjective evaluation as to what techniques best serve which
While each technique can have an effect on other goals the first
goals.

object of the chair is to relate techniques to their best suited goals.

For instance, one of the major problems with citizen advisory
committees (CAC's) that citizen advisors are recruited on the basis of
As the chart demonone goal and are expected to serve multiple goals.
strates CAC's serve best in a broad services capacity by acting as a
While CAC's can gen
sounding board or becoming opinion-leading elites.
erate data on public needs, issues and goals, they are likely to be
inaccurate sources of such data because they are by nature selective and
CAC's also run the risk of producing misleading evalua
non representative.
tions of alternative action calculations, impact location, and potential
reactions.
If citizen advisory committees are seen in interest aggrega
tion roles as representatives for a region, they can undermine the
credibility of legitimate representative institutions.10 However, if
CAC's break down the structural
separation
of citizen planner, develop
cross role functional coalitions of interest, and recruit a broad range
of interest group leaders, they
can act as an effective mechanism for
cooption and integration of opinion-leading elites into decision-making.ll
Major alternative organizational frameworks to CAC's for incorporating
public values into the social choice process are technology assessment (TA),
advocacy hearings and Ombudsmen.
TA represents a relatively new research
framework designed specifically to locate secondary and unanticipated
O

.

.

.

.

.

.

.

Various political sc1entists have raised some concern over this
problem, nOte: Lyle E. Schaller, "Is the Citizen Advisory Committee a
Threat to Representative Government?"
Public Administration Review,
24:3,

September 1964,

179;

Nelson W. Polsby and A. Wildavsky, "Toward

Participatory Democracy?" The Wall Street Journal.

August 3, 1972.

1

1For further development on these points note: Jerry Delli Priscoli,
"Innovations in Public Participation in Water Resources Planning", Proceedings
of the Second National Conference on Water Reuse: Water's Interface
with Energy,

Air and Solids.

American Institute of Chemical Engineers,

Chigago, May 7, 1975.
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TABLE 1
SUGGESTIVE RELATIONSHIP OF GOALS AND
POTENTIAL TECHNIQUES OF PUBLIC PARTICIPATION
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TECHNIQUES
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consequences of alternative actions.12

As such its main strengths rest

on its ability to identify needs, issues and goals as well as to evaluate
such data.
Recent attempts have been implemented in combining both a TA
framework and CAC structure.

Advocacy hearings represent a middle ground between a public hearing
and a full scale trial in a lower court.
Such a technique is really a
fine tuning of the public hearing technique;
it attempts to overcome
the open-ended nature of hearing procedure,14 the lack of rules of
evidence,15 and the short commentary periods of such hearings.l6
As

such, advocacy hearings are geared to evaluation and broad service goals.
They are also often seen as a means for reducing litigation and court
burdens.
An Ombudsmen approach is best suited to short turn around responsive
situations.l7
Such an institutional arrangement is primarily useful as
a sounding board, surrogate public representative and location and reaction
2For good overviews of Technology Assessment note:

Technology and Public Policy:
the Federal Government,

Vary T.

The Process 9: Technology

Program of Policy Studies

Coates,

Assessment in

in Science and Technology,

The George Washington University, Washington, D. 0., July 1972:

Francois

Hetman, Society and the Assessment gf Technology:
Premises, Concepts,
Methodology,
Experiments, Areas of Application, Organization for Economic
Cooperation and Development, Washington and Paris, 1974.

l3Note:

Technology Assessment gf_Terrestial Solar Energy Resource

Development, Arthur D. Little,

Inc., Cambridge, Mass.;

Note:

Arnstein "A Case History Stressing Public Involvement in TA

Sherry

" in_TA

Update '74:
ISTA Conference Series 2E Technology Assessment (ed)
R. C. DiCicco and J. R. Wall, Control Data Corp., Arlington, Virginia,

September 1974.

4On this point note:

Grant P. Thompson,

Courts and Water:

50m this point note:

F. A. Anderson, NEPA 13 the Courts.

9f the Judicial Process, NTIS Acquisition #RB 211974.
1

Johns Hopkins University Press, 1973.

The Role

Baltimore,

16On this point note:
T. M. Clement, Jr., and Pamela T. Mountain,
Engineering g Victory lg Our Environment:
_A Citizen's Guide £3 the U.S.

Army Corps 2: Engineers, Washington, D. C. U.S. Government Printing
Office,

1972.

17On the general subject of Ombudsmen note:

Stanely V.

Anderson (ed)

Ombudsmen for American Government,
Prentice Hall, Englewood Cliffs,
1968, and Larry B. Hill, "Institutionalization, the Ombudsman and
Bureaucracy",American Political Science Review, Vol. LXVIII, September
1974, No. 3, p. 1075.
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index for impacts. Telecommunication techniques, such as "wired city,"
"televoting," etc.18 are also useful as means for locating impacts, a
sounding board,

and data generators.

However, both of these techniques

suffer by the fact that the quality of data is limited by changes in

sample size and they, by overburdening the public with choices, run the
risk of inducing political apathy.

Field techniques are primarily suited to evaluative and broad
Workshops have frequently been used in water resources
service goals.
demonstrations in administrative implementation decisions,17
planning,

and field offices in monitoring programs.19

While workshops have often

stressed their role in data generation, the selective ad hoc nature of
those attending the workshops weakens the validity of the data generated.
However, workshops, if properly structured with clearly defined roles
and objectives, can provide interesting evaluations of alternatives,
The workshop's manageable
impact locations, and potential reactions.
ranging from graphic display
es
opportuniti
unique
offers
number of people
to encounter techniques.

Field offices, because of continual commitment to monitoring, can
provide important longitudinal impact location and reaction data if
On the other hand, the high
classification of data is well conceived.

rdegree of institutionalization and links to "official" bodies characte
ation
Demonstr
ity."
credibil
istic of field offices inhibit their "public

a
projects are usually aimed toward selling or educating the public to
that
possible
is
However, it
project, not encouraging participation.
unique social laboratory
provide
can
time
over
repeated
rations
demonst
between
conditions from which trained experts can monitor relationships
while controlling
changes in project content and changes in public attitudes
time and geography.

legislative
Participant observation by the public of all planning,
roots in the concept
and administrative decisions which effect them has

of town meetings.

Depending on the degree to which "observer" publics

excellent selective
actually participate in any decision environment,
from public participation
lated
accumu
be
can
data on needs, issues and goals
process rise, the
making
on
decisi
actual
As the stakes in the
observation.

necessity of making value choice trade-offs also rises.
over values,

From the arguments

emerge.
issues, and goals, profiles of the participants

techniques and the
18For an interesting look at Telecommunications
for Congressional Use
policy process note: Fred B. Wood, The Potential
am of

g

Emergent Telecommunications:

An Exploratory Assessment,

Progr

Washington University,
Policy Studies in Science and Technology, The George
#20.
Washington, D. C., May 1974, Monograph

this point.
19There is a great deal of literature on

One of the best

a Communication Participation
places to start is with The Susquehann
University, Ann Arbor, December
Study, T. E. Borton, gt al., Michigan
1970, NTIS, #AD 717-023.
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Unfortunately, constraints of size and recruitment limit the number of
publics who could participate.
Employment of telecommunication techniques

could open up decision environments to increased observation yet Such
techniques are not likely to increase participation;
they also run the
risk of turning decision making into a spectator sport.
While simulation techniques have been frequentlyused in technical
water resources planning integration, social analysis into them has
proved a difficult task.
The major problem with simulation techniques
is that they are often used to project the optimal political environment
possible for plan support.
However, in the absence of data and uncer
tainties of reaction of future contingencies, simulation can provide
excellent evaluation and data generation.
Many varieties of simulation from machine machine to man machine
exist.
While machine simulation has the advantage of generating models
with small staff and near laboratory conditions, it is only as good as
the data provided.
Such simulations often have difficulty sensing new
social parameters.20 Man machine simulation, though suffering from
selective data, has the advantage of allowing for interaction of planners
and other publics in advisory group structures of workshop settings.
The KSIM cross impact simulation system for water resources planning has
been helpful in problem formulation, variable identification and impact

location and reaction.21

Gaming and role playing are spin-offs of the man machine simulation
discussed above.
Like simulations, data generated by these techniques
on the evaluation process and impact reactions can be significant.
Games have been developed in business, education, urban areas, civil
rights, health care, ecology, politics and government.22
Even Technology
Assessment has seen innovative attempts at gaming in the forms of the
BREAKTHROUGH games- Energy Crisis, TA, and R&D.2

For a general overview of concepts in simulation and modeling, note:
Dennis L. Little, Models and Simulation
for the Future, Middletown, April 1970.

Note:
Planning,
22

Note:

Some Definitions.

Institute

Pamela A. Kruzic, Cross Impact Simulation in_Water Resources
Stanford Research Institute, November 1974.
David W.

Zuckerman and Robert E. Horn, The Guide £9_Simulation

Games for Education and Training, Information "An Environmental Gaming

Simulation Laboratory," American Institute of_Planners Journal, Vol. 35,

N0. 6, November 1969:
Note:
ECOLOGY and POPULATION.
On such games note:

Urban Systems, Inc.,

Craig Decker,

SMOG, DIRTY WATER,

"Dissemination and Testing of a Set

of Technology Assessment Games for Encouraging Public Participation in
Technology Assessment."

Program of Policy Studies in Science and Technology,

The George Washington University, November 1974.
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Other game like simulations include the computer-aided graphic
instruction network PLATO in Illinois, or Harold Lasswell's social
planetarium and future projection.24

The closer role
Games can be as limiting as they are useful.
Yet as the
game.
the
valid
more
the
world,
real
the
to
playing comes
for such a~
necessity
the
world,
real
the
s
game increasingly approximate
game decreases.

Simulations can offer numerous ways of limiting variables, building
They are, however, limited by the
scenarios and generating data.
nature of participants, the requirements for specific expertise and
All too often simulation is used as a
their basically heuristic nature.
convenient substitute for the "real political" world and as a crutch to

decision makers, making them feel that they have made manageable the

unmanageable.

Because of their relatively low costs in time and money, expert
nt
paneling techniques are most frequently used in technology assessme
well
and
designs,
research
clear
,
studies.25 With proper controls
mechanism for
designed questions, expert panels can be a very effective
such as
cases,
some
In
ion.
evaluat
generating data and providing

"Policy Capturing," they can also be used as a mechanism for public

s on key issues.
expert interaction to develop value preference profile
y groups.26
advisor
citizen
and
They can also be combined with workshops
formal
to
orming
brainst
Possibilities of expert paneling range from
Delphi techniques.27

Planetarium,"
24H. Lasswell "A Community Decision Center on Social

T. Vonier and R.

Scribner, "Community Information Expositions, Issue

ms," AAS,
Orientated Displays and Popular Understanding of Social Proble
ion in Planning
1973, Stuart Empleby, "Is Greater Citizen Participat
and Social Change,
g
astin
Forec
cal
Technologi
Possible and Desirable?
No. 4, 61 76.
25Op.

Cit.; Hetman,

Society.

Technology Assessment for World
26Jean Johnson, Policy Capturing, Mini
Futures Society, December 4, 1974.

e points note:
27For some further background on thes

Delphi and Cross Impact Techniques:

Selwyn Enzer,

An Effective Combination for

re
eedings of the International Futu
Systematic Features Analysis, Proc
Wenger and

J. R. Salancik, W.
Research Conference, Kyoto, Japan.
Events Statements," Technological
E. Helfer, "The Construction of Delphi
Denis Little,
Forecasting and Social Change, Vol.

3,

1971, pp.

65 73;

Simulation," Futures, September
"Social Indicators, Policy Analysis and

1972, p. 220.
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Such expert techniques are built around the concept that experts about

a population are generating data on that population.
When combined with
surveys or other techniques involving elements of specific populations,

experts can provide comprehensive data and evaluation background for
minimal costs.
However, in order to be fully used they require experienced management.

Without doubt the best method to get at "the regional public"

values and attitudes is survey research work.
There is a range of
possible survey approaches; all require expertise and money.
To a surprising degree, however, some of these problems could be avoided by
using a specialized market research firm offering specific survey

packages at varing costs.

Attitude, opinion and value surveys will

provide the best data on a regional population and, when combined with
theoretical research, very solid evaluation.
Selective telephone surveys
and/or interviews are inexpensive, relatively easy, and offer possibilities of combination with other field work techniques.
One innovative
compromise approach used in a recent technology assessment is a "mini
survey bayesian" statistical analysis used as a check on expert panel
social impact projections.28 As this mini-survey suggests, there is a
great deal of room for experimentation in this area.
Beyond

surveywork,

certain other possibilities for extending data

generation on populations exist.

For example "election" data can provide

issue salience profiles for regions and base projections of a population's
political response.
Geo coding techniques of displaying and aggregating
census data are increasingly being used in health care planning.
One
further area that is generally neglected is the use of secondary survey

analysis and data banks as bases for developing population profiles and
assessing possible impacts.30 Advantages of such techniques are that

they are relatively accessible and inexpensive.
Disadvantages are that
the data are time bound, and classification systems might not be well
suited to all decision environments.
Also access to and integration of
such data calls for extension of expertise to social science areas.
28Kurt Finsterbush and P. A. Weitzel O'Neil, A Methodology for the
Analysis of Social Impacts, Braddock, Dunn and McDonald, Inc., August
1974.
2

9Note:

U. S. Department of Commerce, Census Use Study (CUS), Report #15,

June 1974.

30Note:

Herbert H. Hyman, Secondary Analysis gf Sample Surveys Principles,

Procedures and Potentialities, John Wiley & Sons,

6O

Inc., 1972.

Traditionally, participation of the public has meant voting for
representation. All too often the significance of both the vote and the
legislature is passed off as meaningless, over political, and non-

technical.

Nevertheless, insofar as decisions are key social choice

decisions, use of traditional modes of public participation is particularly crucial in performing broad service roles of decision acceptance
and representation.
Thus, use of referendums and politicization of issues in campaigns
should also be considered as participation options.
Closer integration
of legislatures and their representatives to non legislature decision
making environments is another critical option.
CONCLUSIONS
Having presented various techniques and goals of public partici
pation what is the decision maker left with? What guidelines should
he follow?

To begin with, there is no "one-way" to "do" public participation.
Techniques depend on clear articulation of goals which itself depends on
the decision making environment.
The decision making environment can be
characterized in various ways, but for public participation the geographic
and functional characteristics are most important.
Once having established
goals, the best general policy is employment of multiple techniques
built or integration of a wide range of expertise, government officials,
and the general public.
'
It is most important to distinguish when activity by_people or a
region is needed as opposed to data and projections about people in a
region.
The first instance calls for selective recruitment of opinion
leading elites.
The second requires social science expertise.
Correct
phasing of these elements in the decision making environment is critical.
Finally, in any case where "public participation
is deemed neces
sary, multiple links between decision makers and the public should be

maintained.

No one group of citizens or techniques will be representative

of the public.
Thus, such links can provide mutual checks on varying
source input to decision-making.

Overall, the greatest payoffs for most non-legislative decisions

will come through the enhancement of base line data techniques-~particularly
More emphasis should also be
in the use of secondary survey analysis.
However, the most likely techni
placed on primary survey techniques.
are expert panel techniques.
problems,
ques to be refined, due to cost
for citizen advisory groups
opportunity
Beyond these techniques lies the
experts to combine With
science
of opinion-leading elites, and social

government officials in developing a variety of techniques.
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Public participation as a concept is too symbolically important to
be employed as widely and as sloppily as it has been.
Needed is a clearer

emphasis on goals to be attained and less fascination with employment of
techniques simply because they exist.
The Harvard Political Scientist,
Samuel Huntington, offers a caveat pertinent to the current indiscriminant
use of the public participation concept.
He states:
To the extent that Americans become carried away by their
political ideals, they are in danger of doing away with
their political institutions.

lSamuel Huntington, "Paradigms of American Politics: Beyond the One,
the Two and the Many, Political Science Quarterly, Vol. 89, No. 1,
March 1974, p.

22.
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SUMMARY
SESSION 3 and SESSION 4
Public Hearings and Alternatives to Hearings

Sessions 3 and 4, Hearings and Alternatives to Hearings, were combined
to facilitate discussion.
David Estrin and J. Delli Priscoli gave their
papers and questions followed each presentation. Prior to the conference a

tabular listing of public "participation" techniques was sent to participants
(Appendix 1).

Participants discussed the following questions.

l)

What are the potential and actual uses of public hearings for decision

2)

What needs

makers

(a)

(b)
(c)

and attendees?

to be done to hold effective hearings?
pre hearing;
hearing itself;
follow up.

3)

What are the inherent strengths and weaknesses

4)

How can hearings be evaluated?

5)

What are

6)

What are the strengths and weaknesses of each alternative?~

7)

What are the potential and actual uses of each alternative for
decision makers and participants?

8)

What needs to be done for each to be effective?
(including institutional/organizational effects)

9)

How can the usefulness of each be evaluated?

of public hearings

as a means of enlisting participation?

(a)
(b)
(c)
(d)
(e)
(f)
(g)
(h)

the alternatives to public hearings?
citizen advisory committees;
public meetings;
surveys;
mass media techniques:
workshops;
ombudsman;
citizen representation on boards, etc.;
other.
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Before discussing these questions one of the groups examined the

concept of IJC public participation and the Commission's possible reasons
If the IJC is
for wishing to examine increasing opportunities for it.
group members
program,
ation
particip
public
tory
ever to develop a satisfac

felt it must first know what it hopes to accomplish and why.

Several

g
participants saw that there are potential dangers to the IJC in launchin
firmly
being
and
nces
conseque
the
a program without adequately understanding

Committed to dealing with those consequences.

Participants pointed to the

possibility of seeming to offer the public a chance to participate without
This could have
ever permitting the participation to be meaningful.
pation
repercussions on both the IJC and on the concept of public partici
itself.

The question arose whether public participation or merely a public

relations program was what IJC wished to have.

The criticism was made

that public relations programs can give the appearance but not the fact
Several participants held the View that public
of public participation.
building
relations programs generally consist of little more than image
other
several
were
view
this
Opposing
and information dissemination.
in
inherent
was
opinion
participants who argued that feedback of public
nts
Discussa
today.
and necessary to the practice of public relations
agreed that public relations was not necessarily public participation
Public
but that public participation always involves public relations.
relations has a definite role to play in any public participation
program but alone it cannot make a program meaningful.
To make public participation work at all levels, the IJC must first
It
decide on what issues and in what areas it wants public participation.
it
all;
at
public
the
involve
to
wants
it
why
of
must answer the question
may be more effective from the IJC's point of view simply to educate a
Assuming
select few on the nature and scope of any particular problem.
public,
general
the
by
tion
that the IJC does desire a broader participa
this group offered several comments summarized below.
The IJC can expect to be better known when the need to be known is
Information
apparent to the people addressed and to the Commission itself.
of
often
is
offered to the general public prior to a meeting or hearing
tion.
participa
such a highly technical nature that it discourages interest and

Some IJC (and other) hearings reduce themselves to forums wherein

officials expound on their own special points of view when, often, the
Response and criticism from the public is
facts do not support them.
always be remembered that genuine
must
It
discouraged or negated.
communication is a two-way process.

An atmosphere of good faith is essential to any meaningful program

of public participation, and this sense of good faith must be established
It was felt that the IJC, if
as a base line underscoring all proceedings.
it could foster such a sense of good faith on the part of all the publics
it serves, would perform a valuable service and could serve as a model to
other agencies.
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In any approach to public participation an attempt must be made to
understand the value systems of the various publics involved.
The IJC
board or reference group must make a point of informing itself as to
the nature of these specific value systems, the conflicts inherent between
the various values, and possible ways in which the conflicts of value can
be reconciled.
It was considered of great importance that these conflicts

at least be articulated.

If the public is informed as to all the values

brought into play by an issue, sees the conflict among these values, and
then is permitted to know the reasons behind a final decision, IJC public
support will increase.
It might be useful for the IJC to have a private consultant examine

its information participation needs and make recommendations for techniques
and programs to best fulfill them.

The
One of the groups confined its discussion to public hearings.
government
participants concluded that hearings should not be discarded by
They are valuable, but only a single part in a public involve
agencies.
Hearings provide a sounding board for the public, make
ment program.
agencies more accountable to the public and are, in effect, educational
devices for all who are involved.

A public hearing is only as useful as a decision maker or decisionHearings have been used to define and
making unit allows it to be.
The decision
a politician's decision.
or
agency
an
sometimes to defend

maker can comply with the few (but increasing number of) laws which require

public involvement or can state that the public has been consulted even though
The laws are
decisions are unaffected, merely by holding a hearing.

insufficient to cause enough opportunities for the affected public to become
involved if governmental units are not interested in considering the opinions

of those governed.

In the United States, the
Changes are occurring in the bureaucracies.
In
Freedom of Information Act guarantees citizens access to information.

Canada, more information is being released to the public and media, though
so
the Secrecy Act enables the government to hold back information if it

Civil servants in both nations are becoming more accountable,
chooses.
to explain
more visible, since they are called upon to testify at hearings

their decisions.

Eventually, some participants felt, civil servants and

is an accepted and
their views of citizens will evolve until participation
Many times civil servants
supported fact in the decision-making process.
views during the process
(and or politicians), like citizens, will change their
group structure is
The process is dynamic throughout:
of participation.

individuals learn
not static; people change their minds; new ideas arise;
to respect each other's abilities.

the more
Information is power and it induces confidence;
tand.
unders
they
releases, the more people want and the more
its
ing
affect
in
dence in the agency grows and their interest
to
ies
tunit
People who are informed require more oppor
grows.

an agency
Their confi
decisions
use their know-

ting their lives and env1ronment.
ledge and be involved in the decisions affec
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There were several ways suggested to improve interest in hearings:
more
issue clarification in print and person prior to hearings; more convenient

hearing times and places; more documents availability; more money to do a
better job of reaching people; better mailing lists; more widespread informa
tion dissemination; more methods for receiving public comment for hearings, and
more trained professionals performing hearing related information activities.
Since agencies are themselves responsible for scheduling, staffing and con
ducting hearings, some of these suggestions can be quickly incorporated; others
require policy and budgetary commitments.
One of the groups felt that agencies are responsible too for equipping
public groups to be prepared to contribute useful comments at hearings.
This
responsibility definitely was thought to include providing adequate informa
tion, but there was some debate about whether it also included funding the
groups to enable them to travel to hearings, make copies, do mailings etc.
There were some questions concerning the level of support and the degree of
independence groups could maintain.
The benefits of voluntary action could
be easily lost if groups became tied to the government agencies of which they
are critical.
Several of the groups discussed the participation process from the standpoint of total involvement and partial exclusion.
Elitist attitudes tend to
exclude portions of the general public from receiving information.
Elitist
groups make or effect decisions whether they be politicians, their staffs,
scientists, engineers, planners, lobbyists or organized citizen pressure
groups.
It is up to the information issuing agency to decide who will be
informed, up to the agency to determine whether and how to proceed to inform

''all" the people.
The discussion group which was concerned with elitism felt
that though "all" cannot be reached, the agencies should make the attempt to

reach them.
Everyone should be given the opportunity to participate.
It is
the proper role of government to provide the individual with that opportunity,

not to coerce or cajole him to take it.

Agencies should attempt to involve

those affected who are apathetic, but the goal realistically cannot be to
turn them in to active participants, only to provide them with the chance to
choose between involvement and apathy.
They may be inarticulate, elderly,
geographically removed from decision making centres or alienated from government (by choice).
Many of the discussion groups talked about public involvement techniques
and experiences with them.
The table in Appendix 1 summarizing the advan
tages of the various techniques provides an overview of these discussions.

The choice of technique depends on the budget issue and particular situation.

One group gave particular emphasis to surveys.
The participants concluded
that surveys can be very useful, but are also easily misused.
Figures needed
to fill compliance documents can be gained from surveys.
Therefore, many
surveys recently have been designed to satisfy requirements rather than to
elicit useful information from the affected public.
Techniques used in design-

ing and carrying out surveys appear to be learned in school and seem to encourage
built-in biases and unspecified assumptions. A frequent criticism was that
surveys have questionable validity and may be viewed as having little
credibility by those not surveyed.
However, surveys are sometimes an excellent
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feedback mechanism for those surveying, and also can be for those questioned

if results are made public.
In some cases, surveys can be used to find out
opinions or show opinion changes (before and after meetings or education
Campaigns) and trends within a population.
Further, a survey can sometimes

cover a more representative sample than a hearing. A survey can serve as a
tool to "legitimatize" an issue and pull people into the participation

process if it presents those questioned with ideas and information which
encourage comment, provides an outlet for future comments and enables them to
continue or broaden their interest.
Surveys can also assist agencies to solve the problem of quantifying

social, aesthetic or emotional values.

A questionnaire can be structured to

force people to make direct conflict choices as between a parkland or a clean
industrial development which provides jobs.
Another means of forcing these

choices is to provide a list of issues or possible land uses for various areas
and ask respondents to rank them.
All groups concluded that techniques for evaluating public involvement
programs are not sufficiently developed.
The current methods used to determine
success all appear to require numbers.
Success is measured when it can be
counted:
the number of people attending and presenting at a hearing; the
amount of media coverage in terms of number of press attending, minutes of
air time, inches of copy and number of stories.
Past meetings and hearings
can be compared to the ones under evaluation in the same terms.
The success
of the information dissemination and the hearings can be balanced, though
subjectively, against the information received and the level of conflict

confronted.

The costs are another number.

Per person attending hearing A

vs. hearing B two years ago (accounting for inflation), did the expenditure
increase or not?
With the IJC there is another measure for success and

that is: Did the showing of public Support for the recommendations to
Governments help to assure their implementation?
All of the discussion groups focused attention on the IJC,

and participation processes.

its hearings

Many of the individuals did not know that the

IJC itself chose to hold hearings, to gather information and comment from

the public many years ago and that it could have chosen less open routes to
"convenient opportunity" for the public.

The IJC process, participants agreed, is essentially a one way communi
cation and provides little opportunity for the public to continue its input
They concluded that the
after preliminary and prior to final hearings.
an insufficient interface
alone
but
useful,
hearings as used by the IJC were
with the public.
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Participants suggested that more concerted public education efforts
precede hearings, particularly issue oriented education prior to preliminary

hearings.

Participants concluded that the IJC should continue its hearings process,

and add public meetings,

local workshops through cooperating agencies, and

citizen representation on IJC boards and committees.

One of the groups was particularly concerned with increasing citizen repres
entation on IJC boards and groups and establishing citizen advisory committees.
They discussed criteria for membership on a board, (number of people represented,
expertise, past involvement, geographic location, time available, etc.) and
could not reach conclusions.
They determined that it would be simpler but
not necessarily better to form advisory groups of citizens for a reference or
a board and then have those units elect a chairman to represent the citizens'
interests on the Board.
The benefits of an increased participation program appear to accrue more
to the IJC than to the public.
Because of the present image and generally low
profile of the IJC, its credibility is low as a publicly oriented body.
A
person examines the processes used by organizations to see if to him it is
worth the effort to participate; to determine if he can make a difference.
If benefits are not apparent, many do not bother.
Perhaps the lack of feedback
from the IJC has kept hearing participation from being more extensive.
Credi
bility needs to be built by showing participants that their ideas are used.
One of the groups expressed the opinion that constituency mobilization

(actively campaigning for support)

is valid for the IJC since it does have

highly competent technical experts performing its studies and since its aims
are for public benefit.
Public education and participation can increase the
citizens' awareness of the complexity of the problem under investigation and
outline the alternative actions and consequences, enabling them to more clearly
recognize the tradeoffs involved and the logic of recommendations.
It w0uld be
possible to clarify the responsibilities of Governments in accepting, rejecting
and implementing study recommendations.
The public can deal with a broad spectrum of agencies through the IJC
and, though the hierarchical and international nature of the organization is
not conducive to rapid response to public input, the response can be more far
reaching in multi level governmental effects.
Through participating in IJC
hearings and meetings, citizens gain expanded access to decision makers,
planning agencies, information and a longterm decision making process.
Through
public input more balanced decisions can be reached.
Citizens frequently add
socio economic information to the generally highly technical base of facts

which Commission boards and groups provide.

For both citizens and the Commission increased involvement of the public

should lead to better conflict management and better decisions from the standpoints of being technically sound, publicly acceptable, and likely to be
implemented by Governments.
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SESSION 5
THE IJR REFERENCE PROCESS
Case Study
The International Reference Group
on Pollution from Land Use Activities

THE INTERNATIONAL JOINT COMMISSION
REFERENCE PROCESS
The Pollution From Land Use Activities Ref
erence Group

After participating in the discussions of
communications, media,
and hearings and alternatives, attendees
focused on a case study of the
International Joint Commission reference
process.
SSELA Committee members
felt strongly that attendees would want
an immediate opportunity to apply
their conclusions and ideas.
Too often workshops of this type deal mainl
y
in the abstract.
The Pollution from Land Use Activities Refer
ence Group
(PLUARG) studies were chosen for this purpose
because the group is to con-

tinue through 1978 and might incorporate an infor
mation/public involvement

program in its plans.

Further,

the Group is dealing with issues with which

most people can identify and recognize as important
to the future conditions
of the Great Lakes.

Four groups were formed for discussion purposes after
initial presenta
tions.
Before the workshop, discussants were sent an outlin
e of the
International Joint Commission reference process, and
a summary of the study
plan including the terms of reference for the Pollution from
Land Use Activities

Reference Group,

(Appendices 2 and 3).

At the plenary session prior to breaking

into
groups, a progress report of the PLUARG reference was present
ed by two
members of the Group.
In addition, participants were given copies of a

short statement outlining the Group's Viewpoint of what could

arise from its

studies and what public information and participation questions
members hoped
would be discussed by participants at the workshop.
The statement is presented
in this chapter.
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Public Participation in PLUARG
DISCUSSION

By
J. D. Wiebe

The activities of this Reference Group are in response to a reference
given the International Joint Commission by the Governments of Canada
and the United States under the terms of the Canada/United States Agreement.
The reference calls upon the Commission to report to the Governments
on whether the Great Lakes System is being polluted by various land use
activities and if so, to what extent and which remedial measures would in
its View be most practicable.
The Commission was also asked to review
the adequacy of existing programs and measures related to a variety of

land uses (as outlined in the Agreement); to identify deficiencies in

technology and to recommend appropriate action for improvements where
required.
The need for such a study was predicated on the conclusion reached by

the International Joint Commission Lower Lakes Study that up to 50% of
the pollutants in major tributaries entering the lakes were from non point
sources and that as point sources were increasingly brought under control
the percentage of the total loading coming from diffuse sources would
correspondingly increase.
When one looks at the many land uses and practices involved in this

study, one realizes that not only would a large segment of the Basin

population be affected by pollution from these sources, but also that large
segments are involved directly in the land uses and practices potentially
generating this pollution.
This is in contrast to point sources where a
rather small number of individuals are directly involved (eg. industry or
city engineers).
Thus those recommendations for pollution abatement or

remedial measures found to be necessary would have direct effects in a
social and economic sense on a large sector of the population.
It is conceivable then, that in these cases local public opinion
may in fact be against environmental protection rather than for it, as

has been the general case in public lobbying to date.

Because of the nature of certain land use practices,

it is also

conceivable that inequitable situations will arise (i.e. certain land
use practices may be shown to be detrimental in one particular area but
not another, due to physical conditions such as subsurface geology, land

form or soil type, etc.).
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Recognizing these problems, the Reference Group has adopted the
following strategy to date:
Phase 1 and 2 of the study are to answer the questions of whether

the lakes are being polluted by certain land use practices and, if
so, to what extent.
These are basically technical questions and as
a result have generated a research type program.
Phase 3 inVOlVES
the assessment of current programs and measures and the development
of recommendations for remedial action.

It is the general opinion of the Reference Group that the public
should be kept informed of the developments in Phases 1 and 2.
This is
based on the assumption that an informed public, knowledgeable about the
concepts and methodologies used in the generation of data, and provided
with general descriptions of the results will be in a better position to
judge the interpretations of these data when the study is completed.
There is a particular concern that the public be adequately informed
prior to the Commission's public hearing process so that they are not
simply handed a report and asked to comment upon it in short order.
Secondly, there is a feeling within the group that there should be some

public involvement in the development of recommendations resulting from

these studies based on the premise that a) many of the public have
expertise and experience in the area and b) in order to be practicable,

a measure must have some degree of acceptability within the community to
which it is to be applied.
be defined:

Thus two aspects of public involvement can

a)

Public Information

b)

Public Participation

Along the former lines, the Reference Group has to date held tours
of study areas to which the press has been invited, developed news

releases etc. through the International Joint Commission Windsor Office,

There is, of
as well as sponsored articles in various newsletters.
course, the primary scientific literature and workshops held for both

technical and lay personnel.

As for public participation plans, these have not yet been formulated.

Several ideas have been discussed,
task forces, etc.

There are, however,

including workshops, study sessions,

several questions that require answers:

a)

Can PLUARG involve the public in a meaningful way?

b)

Who are the public

c)

How does PLUARG achieve public participation in terms
of the goals of the Reference Group?

to what extent should we be looking

to certain sectors (politicians, local leaders, etc.)?
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How does PLUARG assess the level of public participation and
gain access to the viewpoints of the general public rather
than vested interest groups?

(full ranges of values are

expressed)

e)

How does PLUARG inform the public so that they are in a
position to participate in the International Joint Commission
public hearing in a meaningful manner?
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SUMMARY
SESSION 5
Reference Process

The groups' discussions were directed to gaining some consensus on
answers to the five questions Dr. Wiebe posed.
The participants' answers

follow restatements of the questions.
1)

Can PLUARG really ever involve the public in a meaningful way?

The group generally agreed that PLUARG can involve the public.
However,
to do so effectively would require some commitments on the part of the Refer
ence Group, Governments and the International Joint Commission in the form of
money and staff to develop and carry out the public participation program.

Two and one half years should be adequate time to involve the public in the
study.

Public sectors which will be directly affected by implementation of
PLUARG recommendations are not at present sufficiently aware of the study.
However, it was suggested by some participants that the public is already

involved and that the question should not be whether PLUARG can really involve
the public, but rather can the Reference Group recognize this involvement and
accommodate it in a meaningful way. The PLUARG study involves land use, and

decisions about land use affect all people in the Basin.
If people wish to
have a voice in the future of the Great Lakes Basin, then they will want to

influence recommendations regarding what goes into the lakes, what is taken
from the lakes and generally what uses are permitted. To do so, the public

must be made aware of the options.

To accomplish such awareness, a program

must begin soon and information must be released to use as a framework for
generating public oriented materials.
2)

Who are the public - to what extent

should we be looking to certain

sectors

etc.)?

(politicians,

local leaders,

The public was classified into three broad groups. The first group is a
core of people who are most directly the cause of the problems. Then there is
a larger group of people that uses the Basin's resources.
Finally, there is a
geographic core which takes in the 30 million plus people living in the Basin.

This geographic core can be further broken down into a group which is most
apt to get involved in the study and a group which is least apt to get
involved.

Some of the participants suggested that the geographic core should be

If we are
expanded to include residents outside the Great Lakes Basin.
looking at pesticides and fertilizers, perhaps the impact of remedial measures
which may develop from the study may cause a reduction in food production.
This could, in turn, reduce our ability to export food to other nations or to
Some of the
produce the Basin's share of food to meet the nations' needs.

participants expressed doubts that the study recommendations would have'such
broad implications.

In developing a public participation program, PLUARG must make every
effort to involve the publics which are most directly the causes of the
These are the groups which will be the most costly groups to reach,
problems.

since they are comfortable in their ways and independent in their operations.

They will include farmers and the general public (the overwaterer, the pestiEfforts should also be made to involve the other two groups
cide user, etc.)
to the extent that funds and time permit.

One of the groups suggested that to achieve meaningful involvement it
would be essential to ensure that the program centers on regional interests
rather than Basin wide concerns.

The group felt that PLUARG's pilot watershed

studies offer a logical regional focus for citizen participation.

the
P.L.
ing
for

In terms of various groups in the environment,

it was recommended that

involvement of citizen groups such as those coming into existence under
92-500, Section 208, planning studies on the U.S. side and those develop
as part of the U.S. Coastal Zone Management programs be used as networks
communicating the activities of PLUARG throughout a wider regional context.

Other groups such as the League of Women Voters, Canadian Federation of
Agriculture, the Lake Michigan Federation, local government groups, Canadian
Environmental Law Association, the American Institute of Planners, and county
drain commissions can offer significant input into the PLUARG study process.
In addition, it is important to recognize the need to involve those particular
interest groups which are most likely to be directly affected by any recommenda
These include agricultural interests,
tions reSulting from the PLUARG studies.
construction interests, and other groups which have a significant stake in the

On both sides of the
land use activities being studied by the PLUARG tasks.
international boundary, it was felt that the regional and large-urban or

county municipalities and local government entities, particularly Planning
Boards, Chief Administrative Officers, and Medical Officers of Health, should

receive information as to "contact" people, summary data on findings to date,
and future intentions.

It was felt that approaching the main municipal govern

ment organizations would be a quick way to get good reaction and input.

A suggestion was raised that the Reference Group undertake to develop a
A study of this
social profile of the population in the Great Lakes Basin.

kind would identify the various publics, the communication channels by which

they may be reached and would provide some insight into what motivates each of
As an example, the social profile may show that the mass media
these groups.

is a good means to reach the geographic core, however, farmers in the basin

may be better reached through the use of a farm journal or other specialized
publication.
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The "public" takes many forms, but it is best for PLUAR
G to try to get the

"opinion makers

and the "innovators" - a very small percentage of the
total

population, but generally those who give feedba
ck, and are usually the keys
to public opinion.
3)

How does PLUARG achieve public participation in terms
of the goals of
the reference?

It was the participants' understanding that the reference
group at this
time lacks the funds and the staff to develop a strong public
participation

program.

Therefore, it was suggested that the initial efforts be directed

toward developing public interest and to
obtaining funds for a strong public
participation program.
Interest can be generated by publicizing the study
through the use of the media.
As the interest is generated, people will
demand that they become involved in the study.
This will then place pressure
on the Governments through the International Joint Commission and participa
ting
agencies to provide the funds for a better public participation program.
The early efforts to develop public interest through the use of an education program will lead into a program of public participation directed toward

the third goal of the reference.

This goal is the assessment of current pro

grams and measures and the development of recommendations for remedial action.

A number of methods or techniques that would be useful in informing the
public and involving them in the study were identified in earlier sessions.
The groups did not discuss, to any extent, which of these would have applica

tion in PLUARG studies.

It was suggested that the social profile, which was

discussed in the previous question, would be very useful in selecting the
techniques to be used to inform and involve different interest groups in the
study area.

It was felt that urgent measures are needed to reassure the agriculturalists
that they will not be simply treated as the scapegoat; and in addition, that
agriculture (like every other sector) should be encouraged to face the reality

of whatever pollution might be attributable to that sector.
4)

How does PLUARG assess the level of public participation and gain access
to the views of the general public rather than vested interest groups?

It was suggested that the Reference Group seek to gain access to the
views of both the general public and vested interest groups. The problem
is how to get a minimum of information out to a large number of people
(geographic core) and then how to provide successively larger amounts of
information to a decreasing number of people.
Until it is known how much time, money and staff the Reference Group can

Commit to a public participation program, it will be difficult to assess the

level of participation that PLUARG can achieve.
When this information is
known, the social profile would again be helpful in prov1d1ng the answer.
Once we understand the people, their concerns etc., we can assess how far we
can get how easily and determine the effort it will take to penetrate the
various levels of indifference.
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To assess the level of participation and gain access to necessary view-

le
points, measures such as those mentioned above should produce measurab

results in terms of:
a)

b)

c)
5)

the "credibility" of PLUARG;

the quality of input to hearings;

continuing interest in this field.
How does PLUARG inform the public so that they are in a position to
in
participate in the International Joint Commission public hearing
public
should
study
PLUARG
the
in
s
At what juncture
a meaningful way?
involvement occur?
This question was partially answered in the previous questions.

However,

dis
there was considerable discussion regarding when information should be

Some argued that PLUARG is now in the process of
seminated to the public.
the
assembling information and conducting the studies which will provide
receives
If the public
technical appraisal for present land use activities.

information that is not adequate and that may not be valid, the Reference
Group will soon find out that there are intelligent specialists in the
In short if the facts are not correct, the
so called ignorant public.
Reference Group will be told so and will lose the credibility its informa
tion/participation program is supposed to gain.

dayIt was also suggested that the best participation programs start at

one, before the technical people go to work. As far as the PLUARG study is
concerned, the Reference Group can communicate what members consider to be
problems. They can construct the social profile, start to make personal contacts
and work for credibility with the various publics, organizations, newsletter,
The Reference Group can
editors and media that they later want to utilize.
start to expose the public to early alternatives,

strategies and options that

are under consideration. Some participants argued that the last word is not
needed before going out to the public.
It was suggested that universities and community colleges could run

short courses or seminars for the interested public.

One technique which was suggested was a meeting for selected major media

representatives at which graphic exhibits and PLUARG people whO'can talk to

the public in clear language would make an attempt to fully brief meeting

attendees on the Reference Group study.

ng
From the results of the four Session 5 discussion groups, the followi

ion of
recommendations were formulated for PLUARG'S use and for the informat
the IJC:

l)

1
A two-phased information/involvement program should be conducted; phase
empha
would
2
phase
and
public
general
the
would aim primarily to inform
the
size information and involvement of the specific affected public at
local or regional level

(e.g. watershed).

it is recommended that:
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To accomplish this program,

2)

A committee be appointed to develop with PLUARG, an information/involve
ment strategy.
The committee shOuld be appointed by the Reference Group
with SSELA guidance.

3)

The Reference Group should develop a social profile of the Great Lakes
Basin population.

4)

An information/involvement strategy should include consideration of the
following:

(a)

PLUARG should immediately identify potentially affected publics to
ensure that information about the study reaches them;

(b)

every effort must be made to involve the public which most directly
influences land drainage problems.
extent funds and time permit;

(c)

(d)

Others should be involved to the

initial efforts should be directed toward developing public interest
and obtaining funds to perform a public involvement program;

communications media should be utilized as much as possible, initially
to develop public interest;

(e)

local media at the grassroots level should be identified and given
particular attention;

(f)

meetings should be held to brief the media representatives;

(g)

concerted efforts should be exerted to identify and contact established

interest groups, university and college faculties to enlist their

cooperation in the dissemination of information to the public;

(h)

existing governmental channels (SCS*, agricultural agents, information
officers)

5)

should be fully utilized for information dissemination;

(i)

the regional and large urban or county municipalities and local
government entities, should receive information as to "contact
people and summary data on findings to date and future intentions;

(j)

affected public should be consulted when formulating preliminary.
The public should be exposed to early alternatives,
recommendations.
strategies and options under consideration.

(k)

municipal government organizations should be utilized to gain
reaction and input to preliminary study recommendations.

The IJC should consider these observations and recommendations for PLUARG
as they apply to ongoing and future references from the Governments.

*Soil Conservation Service, U.

S. Department of Agriculture
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1

NOTE:

For the interest of the reader, following this workshop, program

co ordinators for PLUARG met with SSELA representatives to devise a public
One of the first things this work
information and involvement program.
They
group did was to review the summary of discussions from the workshop.
a
Although
guidelines.
as
workshop
the
at
raised
points
the
of
many
used

detailed study plan is not yet finalized, the plans do contain many of the
points discussed in the various groups,
the others as well.
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not only from this session, but from

APPENDIX 1

EXCERPTS FROM
PUBLIC PARTICIPATION IN WATER RESOURCES PLANNING
By
Roslyn Glasser
Dale Manty and
Gerald Nehman

Presented To
International Water Resources

Association UNESCO
Paris and Strasbourg, France
March 24-25, 1975

The entire paper is highly useful and interesting to those

concerned with public participation and planning. Copies
can be obtained through the International Joint Commission.
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PUBLIC PARTICIPATION AND EDUCATION TECHNIQUES

TECHNIQUE
A.
1.

Large Group Meetings
Public Hearing

DESCRIPTION

Definition: Formal public
meeting usually required
by law
Purposes: To certify
proposed plans and
discuss other related
issues

2.

Public Meeting

Definition: Informal
public proceeding

ADVANTAGES

DISADVANTAGES

Provides an opportunity for
the public to ask questions
and voice opinions.
It is
a traditional technique,
familiar to many citizens.

Does not usually allow
for two way communication
or continuity of
interactions.

Same as above.

Same as above.

Purposes: To discuss issues

B.
3.

Small Group Meetings
Presentation to
Community Groups

Definition: Lecture and
discussion with specialists

Purposes: To identify
community concerns and
to inform citizens of
the plans, issues, pollution
control techniques, water
quality agencies, etc.
4.

Site Visit

Definition: Field trip to
sites of existing or
potential impacts

Purposes: To sensitize
planners and citizens
to project impacts

Opportunity for informing
the public and exchanging
information.

Is not a decision-making
meeting.
Lack of good
two-way communications
may lead to citizen apathy:

Provides opportunity to
more clearly understand
the many dimensions of
a problem.

Time consuming and
expensive, especially
where sites are distant
or inaccessible.

PUBLIC PARTICIPATION AND EDUCATION TECHNIQUES

(Continued)

TECHNIQUE

DESCRIPTION

ADVANTAGES

Small Group Meetings

DISADVANTAGES

(Continued)

5.

Citizen Advisory Body

0 Definition: Formally

appointed representative
citizen group

0 Purposes: To sensitize

planners and citizens
to project impacts.

Provides opportunity for
continuous two way
communications with a

representative body and
reduces the need for

community meetings.
Assists in gaining

community support for

a plan.

6.

Citizen Task Force

0 Definition: Formally
-appointed citizens

knowledgeable about
a specific problem.

0 Purpose: To study lay
and professional

Provides indepth
information on issues.
Often can cut across
agency jurisdictional
boundaries to seek
solutions to problems.

Role of body often

mistakenly seen by
the public as a

decision making

body and by agencies
are often reluctant
to cooperate and use
the body for superficial
activities.
Task force has no
power to implement
findings.
It is
usually disbanded
after its work is
usually disbanded
after its work is

concerns on a particular

completed, thus
limiting its

recommendations for

with the problem.

problem and make

action.

continued involvement

PUBLIC PARTICIPATION AND EDUCATION TECHNIQUES
(Continued)

TECHNIQUE

DESCRIPTION

ADVANTAGES

DISADVANTAGES

Small Group Meetings
(continued)
7.

Role Playing

Definition: An educational

and decision making technique

where real world problems
are simulated by individuals

who act the part (play the
roles)

of

decision makers

or citizens.

Purpose: To sensitize
citizens and decision
makers to the economic,
political, social, and
environmental aspects
of resource decision
making.
8.

Values Clarification
Exercises

Definition: Carefully designed
activities for people to
examine conflicts between

their behaviors (lifestyles)

and their stated beliefs

(values).

Purpose: To clarify people's

values and align their

behaviors to these values.

Provides an opportunity
for citizens to experience
decision-making problems
and become sensitive to
the complexities of
economic, social, and
environmental decision
making.

Provides an opportunity
for the public and

agency persons to

re examine the basis
for their opinions and
decisions on water
resource issues and to
potentially change their
behaviors.

Requires skilled
group leader to
be most effective.

Requires careful
preparation and
well-trained leaders
to be effective.

PUBLIC PARTICIPATION AND EDUCATION TECHNIQUES
(Continued)

TECHNI UE

DESCRIPTION

ADVANTAGES

DISADVANTAGES

Provides an opportunity
for two way communication

Same as above.

Small Group Meetings

(Continued)

9.

Workshops

Definition: Working sessions
in which interested, affected

public and government

representatives discuss
specific issues.

and a good learning
experience for both the
public and government
representatives.

Purpose: To identify and
to recommend solutions
to problems.

10.

Delphi Exercises

Definition: An educational

and decision making tool

in which citizens and
decision makers can choose
alternatives via pair-wise
comparisons.

Facilitates the processing

of a large amount of
information in a systematic
Immediate feedback
manner.
by Delphi is a
ranking
and
low cost method of
assimilating expert
opinions.

.Purpose: To reach consensus
on the solutions to problems

by jointly considering the

opinions of a diverse group
of expert witnesses.

Requires skilled

group leader

and participants
who are committed

to the objective

of reaching

a consensus.

PUBLIC PARTICIPATION AND EDUCATION TECHNIQUES
(Continued)

TECHNI UE
C.

Organizational Approaches

11.

Regional and Local Offices

DESCRIPTION

Definition: Public agency
offices located close to
projected areas to
administer programs.

WEE

DISADVANTAGES

Opportunity for agency
personnel to become more
sensitive to local issues.
Increase services at the
local level.

May be expensive to
There may be
house.
some loss of central
control.

Permits citizens to
participate in decision
making.
Encourages
commitment to support
project implementation.

Appointed representatives
may not, in fact,
represent their
constituency.
To be
effective, representative
must be forceful and
articulate.

Provides a mechanism for
two-way communication
between public and
agency.
Cut through
bureaucratic roadblocks.

Agency can abuse this
mechanism by not giving
the ombudsman accessto
vital information or

Purpose: To provide
better contact between

agency and local
citizenry.

12.

Citizen Representation
on Policy Bodies

Definition: Lay citizen
participation in the
decision making process.

Purpose: To provide
community interest groups
with greater involvement
in decision making.

13.

Ombudsman and Community
Interest Advocate

Definition: An agency
appointee to serve as
a liaison with the
community.
Purpose: To investigate
and resolve community
complaints and make

policy recommendations
to decision makers.

by not considering
citizen concerns.

PUBLIC PARTICIPATION AND EDUCATION TECHNIQUE

(Continued)

TECHNI UE

DESCRIPTION

ADVANTAGES

DISADVANTAGES

Provides a new institution
devoted to assisting the
citizen in improving
two-way communication
with government.

May easily be

Can reach a large

One way communication
with little feedback.
Brevity may omit key
information from
being transmitted.

Organizational Approaches
(Continued)
14.

Public

Interest Center

Definition: An office which
disseminates information

and provides speakers for
community meetings.

Purpose: To serve the community

as a source of information on

environmental issues, citizen

rights, and technical information.

D.

Media

15.

Information Pamphlets,
Brochures, and Summary
Reports

Definition: Brief written

materials on environmental
issues.

Purpose: To provide the
public with general information

and easily understood documents.

number of people
at a low cost to the
agency.

Simplify

complex information

for easy consumption.

ignored by
government which

may see the Center
as a threat to
their authority
or merely as a
public relations
office.

PUBLIC PARTICIPATION AND EDUCATION TECHNIQUES
(Continued)

TECHNIQUE

DESCRIPTION

ADVANTAGES

DISADVANTAGES

Media
(Continued)
16.

Slides and Film
Presentation

Definition: Brief pictorial
presentation showing water

quality issues and solutions.
Purpose: To create

awareness of water quality
problems, and methods of

dealing with the (e.g.,
land use practices).
17.

Tape Recorded
Information Network

Definition: Tape cassettes
sent to citizen groups with

discussion topics.

Citizen

responses are recorded and
returned.

Can be inexpensive to
develop.
When used
with local issues
and opinion leaders
it can be an

Distribution of films
and projectors can
be expensive.

effective change
tool.

Allows information to be
distributed to a wide
audience.
Promotes
two way communication.

Technique is expensive
and requires time to
prepare.

Citizens can have direct
two way communication
with decision makers
and a wide audience
can be reached.

Agency administrators
may be unwilling to
commit the time to
such a program.
They
may also not like the
public scrutiny.

Purpose: To inform citizens
and obtain their opinions
on issues quickly.

18.

Radio and Talk Show

Definition: Program which
provides experts a forum
to respond to telephoned
questions from citizens.

Purpose: To provide a
forum where many citizens
can listen to a question
and answer session with
leaders or experts.

PUBLIC PARTICIPATION AND EDUCATION TECHNIQUES
(Continued)

TECHNIQUE

ADVANTAGES

DESCRIPTION

DISADVANTAGES

Media
(Continued)

19.

Press Release, Special
Feature Articles and
News Letters

Provides a forum for
local issues and

Definition: Easily
understood articles
which reach a wide
audience.

continuous communication.

mailing lists may be
expensive.

Purpose: To inform people
of issues rapidly.

Editorial subjectivity
can distort issues and
destroy credibility
Maintaining updated

To

announce meeting dates,
changes in technology

and changes

E.

Community Interaction

20.

Response to Public
Inquiries

in the law.

Definition: Official
response through letter,
telephone, or other.

Can provide honest and
precise responses to
concerns of citizens.

Requires open and

Provides an objective
View of popular values
and preferences that
are representative of
the community.

Is expensive and
requires experts to
conduct accurately.
Questions must be
carefully worded so
as to be interpreted
correctly by respondents

knowledgeable persons
in agencies to respond
competently.

Purpose: To maintain good
communications with the
public and to respond
to questions.

21.

Formal Attitude Survey

Definition: A systematic
assessment of a

representative sample
of a community.

Purpose: To determine the
values and positions of

the public on specific

issues.

and analysts.

PUBLIC PARTICIPATION AND EDUCATION TECHNIQUES
(Continued)

TECHNI UE
F.

Legal Mechanisms

22.

Citizen Suits

DESCRIPTION

Definition: Opportunities

in the law for citizens
to sue agencies and
individuals for not

enforcing water related
laws.

Purpose: To insure that
the laws are enforced,
that consideration is
given to the impacts
of projects, and that
public information
is available.
23.

Environmental
Impact Statement

Definition: Legal document
that must be filed by any
agency spending federal
funds on a project with
potentially large impacts.

Purpose: To provide the

public and other agencies
with technical data needed
to understand the nature

of the potential impacts
from a project.

ADVANTAGES

DISADVANTAGES

Provides direct line of
citizen access to the
policy process, and
insures equitable
discharge of agency
responsibility as
defined by the judicial
The threat of
system.
suit also acts as a
restraint on agency
action and is not
expensive.

Is often expensive.
Few citizens have
the skills to use
this technique

Is a source of information
for proponents and opponents
of the project to support
Often,
their viewpoints.
the statements are prepared
by researchers not employed
This
by the developer.
outside viewpoint can

Is usually highly
technical and difficult

help the developer

improve his project.

effectively.

It is

often used to block

agency actions, stopping
them from fulfilling
their public
responsibilities.

to read and understand.

They are prepared late
in the planning process
so that many decisions
are already irreversible.
They often cause delays
in the project planning,

causing unnecessary

expenses to the developer.

APPENDIX 2

THE INTERNATIONAL JOINT COMMISSION
REFERENCE PROCESS

Under Article IX of the Boundary Waters Treaty of 1909 between
Canada

and the United States, the two Governments agreed that questions and matters
of difference "arising between them involving the rights, obligations or
interests of either in relation to the other or to the inhabitants of the
other, along the common frontier...shall be referred from time to time to
the International Joint Commission for examination and report" whenever

either Government requests such a reference.

The Commission has several roles under the 1909 treaty:

Quasi-judicial:

when an application is submitted requesting approval of

dams or other works that affect natural levels and flows of boundary waters

or that raise levels in the other country in waters that flow across the

boundary.
Applications may be submitted by either government, by public
agencies, private corporations, or individuals in either country.
The

Commission's Order of Approval specifies conditions with which the applicant

must comply in the construction and operation of the approved works.

Investigative: when a question involving the rights or interests of
either country along the common frontier is referred to the Commission by
one or both Governments for examination and report with recommendations as
to actions necessary for its resolution.

Surveillance and Coordination:
of Approval it has issued or,

to monitor compliance with the Orders

at the request of the two Governments, to

monitor and coordinate actions or programs that result from governmental
acceptance of specific recommendations made by the Commission.
A question may be brought to the attention of the United States
Department of State or the Canadian Department of External Affairs by any

person or group or agency, public or private, on either side of the boundary.
A question or problem becomes a reference when it is forwarded to the
International Joint Commission by the United States State Department or

External Affairs in Canada, acting in behalf of their respective Governments.
It is important to recognize that the Commission does not have the power to
initiate references.
It can bring problems to the attention of Governments,
but cannot act unless given a reference.
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Once the International Joint Commission receives a reference, it
establishes international boards or groups to assist it in carrying out
type,
The Commission itself determines the size,
the terms of reference.
group.
or
board
advisory
its
e
constitut
which
ions
expertise and jurisdict
The Commission gives its board or grOup the authority to appoint sub groups

as required.

With the aid of its sub-groups the board or group drafts a plan of study

and schedule which it submits to the Commission for approval.

has been reviewed, modified (if necessary), and approved,

Once the plan

the board or group

proceeds to carry out the study.

Upon receipt of a Reference the Commission holds preliminary public
hearings to obtain peoples' views on the extent of the problem to be studied
and what some of the solutions to it might be.

All transcripts are given to

the board or group to assist it in planning and performing its study.

During the course of the study the board or group may, with Commission

approval, hold public meetings to gather additional information and to deterIf the study extends over several years,
mine the climate of public opinion.
Public
the Commission may request an interim report from its board or group.
'
citizens
hearings may also be held by the Commission to receive additional
is
Views on the interim report and to let the public know how the study
the
to
d
submitte
is
board
or
group
the
of
report
final
The
progressing.
Commission at the end of the study.

After the Commission receives the final board report, it makes the

Once the Commission reviews
documents public and holds public hearings.
of the public hearings,
ts
its board or group's report and the transcrip
it prepares its own report to the Governments.
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APPENDIX 3

THE POLLUTION FROM LAND USE ACTIVITIES
REFERENCE GROUP STUDY
Studies requested by the International Joint Commission on water
quality in the Lower Great Lakes, completed and submitted in 1969, demon-

strated that diffuse land drainage (surface and subsurface) sources of
pollutants were not only significant but also difficult to measure.
The
acceleration of tertiary treatment at point sources will magnify the

relative importance of land drainage sources of many pollutants, and this
calls for a much better definition of the impact of land use activities
practices and programs on water quality in the Great Lakes Basin.
It was for this reason that the Governments of Canada and the United
States on signing the Great Lakes Water Quality Agreement of 1972 requested
the International Joint Commission to investigate pollution of the boundary

waters of the Great Lakes system from agricultural, forestry and other land
use activities.
The Commission was requested to enquire into and report to the two
Governments upon these reference questions:
1.

Are the boundary waters of the Great Lakes System being polluted

by land drainage (including ground and surface runoff and

sediments) from agriculture, forestry, urban and industrial
land development, recreational and park land development,

utility and transportation systems and natural sources?
2.

If the answer to the foregoing question is in the affirmative,
to what extent, by what causes, and in what localities is the
pollution taking place?

3.

If the Commission should find that pollution of the character
just referred to is taking place, what remedial measures
would,

in its judgement, be most practicable and what would be

the probable cost thereof?

It was also asked "to consider the adequacy of existing programs
and control measures and the need for improvements of them relating to:

inputs of nutrients, pest control products, sediments and other pollutants;
land use; land fills, land dumping, and deep well disposal practices;

confined livestock feeding operations and other animal husbandry operations;

and pollution from other agricultural, forestry and land use sources".
Further, in carrying out its study, the Commission was requested to
identify deficiencies in technology and recommend actions for their
correction.

In November, 1972 the Commission appointed an International Group

on Great Lakes Pollution from Land Use Activities composed of nine

Canadian and nine United States represantatives to carry out the study
under the direction and supervision of the Great Lakes Water Quality
Subsequently, the Board requested the Reference Group to prepare
Board.

and submit a study outline, schedule and cost estimate.

The Reference Group, in a series of meetings held in 1973, developed

an approach to the solution of the problems and questions raised which
culminated in a Preliminary Study Plan submitted to and approved by the
A more detailed study program was then developed and
IJC in April 1973.

much of it has been or is currently being completed.

In preparing the Study Plan, it was clear to the Reference Group
that its studies were a component of the many activities being developed

Therefore, the
in an overall strategy to implement the Agreement.
activities and
other
the
Group's Study Plan was developed recognizing

only after a general review of ongoing programs relevant to the charge
of the Reference Group.

The Study will be successful in its technical asPects if the following
criteria are satisfied: 1) Detailed investigations on watersheds must
indicate the relative significance of the specific sources and practices

which yield pollutants of concern in boundary waters.

2) The degree to

which these pollutants are transmitted from sources along rivers to
boundary waters must be determined.

3) The extent of impact of trans-

mitted pollutants on boundary waters must be determined, relative to
point source and atmospheric inputs now and in view of trends in pointsource waste

treatment.

These criteria, to be satisfied, require studies on watersheds,
Watershed surveys must yield
along rivers and in the boundary waters.

information which goes beyond that provided by traditional "plot"

experiments.

River surveys must be more complete quantitatively than

most earlier studies in order to assess transmission of pollutants.
Boundary water quality surveys have to be supplemented to provide
information on additional pollutants, usually through examination for

specific materials in specified locations.
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Because of the complexity of the problem and the necessity to
understand behavior of pollutants from upstream fields to boundary
waters, much of the effort has been applied to selected watershed studies.

Because of this need to relate the resulting data to other parts of the
Basin,

as well as for basic needs,

data were required.

inventories of land use and ancillary

Trends in land use patterns and practices will aid

the Group in recommending appropriate remedial measures over the long
term with due regard to future developments.

This rationale led to the preparation of a Study Plan composed of

four tasks. Task A is devoted to the collection and assessment of
existing management and research information and, in its later stages,
to critical analysis of implications of potential recommendations.

Under

Task A, recommendations for early action programs which should be initiated
to reduce pollution from selected land use activites were forwarded to

Governments in 1974.

Task B is first the inventory of land uses and

land use practices in the Great Lakes Basin, and second the analysis of
trends in land use patterns and practices to project their future impacts
on Great Lakes water quality.
Task C is the detailed survey of selected
watersheds to accurately determine the sources of pollutants, their

relative significance and the assessment of the degree of transmission
of pollutants

to boundary waters.

Major watersheds selected for study

in Canada are the Grand River draining to Lake Erie, the Saugeen River

draining to Lake Huron, and Wilton Creek draining to Lake Ontario.

The

United States watershed studies selected are the Genesee River in New
York and Pennsylvania draining to Lake Ontario, the Menomonee River in
Wisconsin draining to Lake Michigan, Felton Herron and Mill creeks

portions of the Grand River draining to Lake Michigan, and Black Creek

portion of

the Maumee River in Indiana draining to Lake Erie (supplemented

by a study in the Ohio portion). Under Task D, agricultural and other land
uses not adequately covered by the major basin studies are included through
information on the inputs of materials to the boundary waters, their effects
on water quality and their significance in these waters in the future and
under alternative management schemes. Studies to determine the input of
sediments to the lakes from shoreline erosion, the extent of transport of
nutrients and selected contaminants into the lake system from tributaries

began in 1974 under this task.
The full Reference Group Study will terminate in 1978. Information
and recommendations generated by the PLUARG studies will be forwarded to
the International Joint Commission for consideration at that time.

EPILOGUE
Was
Was
The
Had

he free?
he happy?
question is absurd.
anything been wrong, we should certainly have heard.
W.

H. Auden "The Unknown Citizen

APPENDIX 4

WORKSHOP PARTICIPANTS

Mr. Lorenz Aggens
Northeastern Illinois
Planning Commission
10 South Riverside Plaza

Chicago, Illinois

Mr. Bernard Beaupré
IJC Commissioner
Canadian Section
128 Sixth Avenue

60606

Richilieu, Quebec

J3L 3M9

Miss Deborah A. Appelquist

Secretary
Great Lakes Basin Commission

P. O. Box 999
Ann Arbor, Michigan

Mr. George Bedard
Citizen' Liaison Officer
Information Services Branch
Environment Canada
Fontaine Building
Ottawa, Ontario K1A 0H3

48106

Mr. Allen Appleby
Ministry of the Environment
135 St. Clair Avenue West
Toronto, Ontario M4V 1P5
Ms.

Cheryl A.

Mrs. Helen K. Bieker
American Association of
University Women

1154 Ridge Road

Aungst

Ecology and Environment, Inc.
Post Office Box D

Munster, Indiana

Buffalo, New York

Mr. Roman Bittman
National Film Board
3155 Cote de Liesse
St. Laurent
Montreal, Quebec

14222

Mrs. Shirley Axon
American Association of
University Women
2016 Seneca

Ann Arbor, Michigan
Mr. Garth Bangay,

48104 I

Ms. Patricia Bonner
Public Information Officer

Great Lakes Regional Office

Coordinator

PLUARG Ontario Region
Environment Canada
135 St. Clair Avenue West,
Box 5050

Burlington, Ontario

International Joint Comm.
100 Ouellette Avenue
Windsor, Ontario N9A 6T3

or

L7R 4A6

Mrs. Lee Botts,
Executive Secretary

Mr. Ray Baril

Lake Michigan Federation
53 West Jackson Blvd.
Chicago, Illinois 60604

Public Attitude Research
Ontario Hydro
620 University Avenue

Toronto, Ontario

46321

(Now with Region V

MSG 1X6

99

EPA)

Mr.

Ms. Jeannette T. Brinch
Program Assistant
The Conservative Foundation
1717 Massachusetts Avenue, N.W.

Washington, D. C.

20036

Mr. John Dobson

Mrs. Beth Click
Executive Secretary
Great Lakes Basin Commission
P. O. Box 999

Ann Arbor, Michigan

Ontario Hydro

620 University Avenue
Toronto, Ontario MSG 1X6

48106

Mr. William Dodds
Ministry of the Environment
135 St. Clair Avenue West

Mr. Desmond Connor
Conner Development Services Ltd.

275 King Street
Oakville, Ontario

Toronto, Ontario

L6J 188

M4V 1P5

Mr. Jean-Pierre Drapeau
Information Officer
Laurentian Forest Centre
Box 3800
,
1080 Sue du Vallon

Mr. Frank Corrado
Public Information Officer
U. S. Environmental
Protection Agency
Region V
230 South Dearborn St.

Chicago, Illinois

Craig DeRemer

North Central Division
U. S. Army Corps of Engineers
536 South Clark Street
Chicago, Illinois 60605

St. Foy, Quebec

GlV 407

Dr. Leonard B. Dworsky,
Director
Water Resources and Marine
Sciences Center
Room 468, Hollister Hall
Cornell University

60604

Mr. David Crehore
Public Information Officer
Wisconsin Department
of Natural Resources
P. O. Box 450
Madison, Wisconsin
53701

Ithaca, New York

14850

Mr. Leonard T. Crook
Executive Director
Great Lakes Basin Commission
P. 0. Box 999

Mr. Jonathan Ela, (Dinner Speaker)
Mid West Representative
The Sierra Club
444 West Main,
Room 10
Madison, Wisconsin
53703

Ms. Ida Cuthbertson
Soil Conservation Service
U. 3. Dept. of Agriculture

Mr. David Estrin
4 Parkview Avenue
Toronto, Ontario M4X 1V9

Ann Arbor, Michigan

48106

Room 6129 S. Agriculture Bldg.
Washington, D. C. 20250
Mr.

Stephen DeMougin,

Ms. Margaret Fellows

Lake Erie Basin Committee
League of Women Voters

P.A.

7174 Winona
Allen Park, Michigan

1330 W. Michigan Avenue
Indianapolis, Indiana 46206

100

48101

Mr. Peter W. Frank

Mr. John Hendrickson
Executive Director and

Lake Bay Association

400 Lake Road
Webster, New York

Environmental Advisor
International Joint Commission
1717 "H" St., N.W.

14580

Mr. Allan Franks
Ohio EPA
P. O. Box 1049
450 East Town Street
Columbus, Ohio
43216

Washington, D. C.

Mr. Keith A. Henry
IJC Commissioner, Canadian Section
CBA Engineering Ltd.

1425 West Render St.

Ms. Roslyn Glasser
664 Grant
Columbus, Ohio 43216
(Formerly with Ohio EPA)

Vancouver,

Environment Canada
Place Vincent Massey

Ottawa, Ontario

4700 Keele St.

Water Resources Planner
Great Lakes Basin Commission
P. O. Box 999

Downsview, Ontario

Corrine Jeffery

Michigan Dept. of Natural Resources

Ontario Federation of
Agriculture
387 Bloor Street East
Toronto, Ontario
or
R. R. #2

Guelph, Ontario

M3J 2R2

Mr. Delbert Johnson
Water Resources Planning Section
Water Development Services Division
Water Resources Commission

48106

Peter Hannam

c/o Ms.

K1A 0E7

Mr. Peter Homenuck
Urban Studies, York University

Mr. David A. Gregorka

Mr.

Stevens T. Mason Bldg.

Lansing, Michigan

48926

Mr. David Jones
Northeastern Illinois Planning Comm.
10 South Riverside Plaza
Chicago, Illinois 60606

NlH 6H3

Mr; F. C. Haussman
Special Assistant

1 St. Clair Ave. West

Mr. Robert Keir
Information Branch
Ministry of Natural Resources
5th Floor, Whitney Block

Toronto,

Toronto, Ontario

Environment Hearing Board
5th Floor

Ontario

V6G 233

Water Planning and Management Branch

20440

Ann Arbor, Michigan

British Columbia

Ms. Raina Ho
Socio-Economic Division

Mr. Herman Gordon
Public Affairs Advisor
International Joint Comm.
1717 "H" St, N.W.

WaShington, D. C.

20440

99 Wellesley St. West

M4V 1P5

101

M7A 1W3

Mrs.

Mr. Edward Mitchelson
Assoc. of Counties & Regions of Ontario
6509 St. John Street
Niagara Falls, Ontario L2J 108

Annette Ketner

Publications Supervisor
Great Lakes
Basin Commission
P. O. Box 999

Ann Arbor, Michigan

48106

Mrs. V. R. Moggridge, Secretary
Shoreland Preservation Association

Mr. Anthony Kirby
Canada Centre for Inland Waters
P. O. Box 5050

Burlington, Ontario

285 Niagara Boulevard

Niagara-on-the Lake, Ontario

L7R 4A6

Mr. F. Moritsugu, Director
Information Branch
Ministry of Natural Resources
5th Floor, Whitney Block

Mr. J. Lloyd MacCallum
Legal Advisor and Assistant
to the Chairman
Canadian Section
International Joint Commission

99 Wellesley Street West

Toronto Canada

151 Slater Street, Suite 850

Ottawa, Ontario

LOS 1J0

M4A 1W3

Mr. Jonathan Motl
Minnesota Public Interest Research Group

KlP 5H3

Mr. Paul MacClennan
Buffalo Evening News
214 Main Street
Buffalo, New York 14240

3036 University Avenue S.E.
Minneapolis, Minnesota 55414

Ms. Elsie MacDonald
Agricultural Studies Representative

135 St. Clair Ave. West, 12th Floor
Toronto, Ontario M4V 1P5

Mr. J. Neil Mulvaney

Legal Services Branch

Soil Research Institute

Mrs. Mary Munro

Agriculture Canada
Ottawa, Ontario KIA 0C6

3020 First Street
Burlington, Ontario

Mr. Dale Manty
Water Resources Center
Ohio State University
1791 Neil Avenue
Columbus, Ohio 43216
Mr. Mike McAteer
The Windsor Star

Windsor, Ontario

Mr. Kenneth Oakley, Director

Great Lakes Regional Office
International Joint Commission
100 Ouellette Avenue
Windsor, Ontario N9A 6T3
Professor Norman Pearson

P. O. Box 4362, Postal Station "C"

N9A 4M5

London, Ontario

Ms. Kristine Meves
Assistant Editor
Great Lakes Basin Commission
P. O. Box 999

Ann Arbor, Michigan

NSW 5J6

Mrs. Wanda Phelan
Public Information Officer
Water Resources Council

2120 "L" Street, N.W.
Washington, D. C. 20037

48106

Ms. Adelle Mitchell, Director
Stony Brook/Millstone Watershed Assoc.

Box 171
Pennington, New Jersey 08534
(Formerly Envtl. Ombudsman for Ohio)

102

Mr. Walter Pomeroy
Northern Environmental Council
P. O. Box 262
Ashland, Wisconsin 54806

Mr. Jerry Delli Priscoli

Ms. Margaret Sinclair

Project Manager, I.I.A.P.
Program of Policy Studies
George Washington University

Social Sciences Division
Inland Waters Directorate
Ontario Region
Canada Centre for Inland Waters
Box 5050

2130 "H" Street, N.W.
Suite 714
Washington, D. C. 20006

Burlington, Ontario

Ms. Ellen Prosser
Public Information Officer
Great Lakes Basin Commission
P. O. Box 999

Ann Arbor, Michigan
Ms.

Carolyn

Mrs. Mary Sinclair
National Energy Policy Committee
The Sierra Club
5711 Summerset

48106

Midland, Michigan

Raymond

Rockefeller Foundation

1717 "H" Street, N.W.
Washington, D. C.
20440

12601

Mr. Robert W. Reed
Water Resources Planner
Great Lakes Basin Commission
P. O. Box 999

Ann Arbor, Michigan

Mr. Victor L. Smith
IJC Commissioner, U.S. Section
403 West Walnut Street
Robinson, Illinois
62454

48106

Mrs. Evelyn Stebbins, Chairwoman

Mr. Charles R. Ross
IJC Commissioner,
U.S. Section
P. O. Box F
Hinesburg, Vermont
05461

Cleveland Citizens for Clean Air &
Waters, Inc.

705 Elmwood
Rocky River, Ohio

1831 Balmoral Lane

Glenview, Illinois

48106

Thunder Bay, Ontario

Ms. Dana Vindasius
Socio Economic Division
Water Planning and Management Branch
Environment Canada
Place Vincent Massey
Ottawa, Ontario K1A 0E7

Gil Simmons

499 Bay Street North

Hamilton, Ontario

60025

Mr. Ken Tilson
Barrister and Solicitor
131 North Court, Box 395

Mr. Ronald Shimizu
Environment Canada
2nd Floor
135 St. Clair Avenue W.
Toronto, Ontario M4V 1P5
Mr.

44116

Ms. Mary Lee Strang
League of Women Voters

Mr. Frederick O. Rouse
Chairman
Great Lakes Basin Commission
P. O. Box 999

Ann Arbor, Michigan

48640

Mr. Henry P. Smith, III
Chairman, U.S. Section
International Joint Commission

c/o Hudson River Project

61 Livingston
Poughkeepsie, New York

L7R 4A6

L8L 4A6

103

Mr. David Walker for

Dr. Lloyd Axworthy, Director
Institute of Urban Studies
University of Winnipeg
515 Portage Avenue

Winnipeg, Manitoba

R3B 2E9

Ms. Katharine Warner
3010 Dana Building
School of Natural Resources
Urban and Regional Planning Program

University of Michigan
Ann Arbor, Michigan 48104
Dr. A. E. P. Watson
Research Scientist
Applied Research Programs

Great Lakes Regional Office

International Joint Commission
100 Ouellette Ave.

Windsor, Ontario

N9A 6T3

Mr. Gerald B. Welsh
Resource Development Division
Soil Conservation Service

U. S. Department of Agriculture
Washinton, D.

C.

20250

Dr. John Wiebe,
Assistant Environmental Quality Coordinator

Canada Centre for Inland Waters
P. 0. Box 5050
Burlington, Ontario L7R 4A6
Mr. Michael Woodward
CFPL TV Channel 10

P. O. Box 2880, Terminal A
London, Ontario
Mr. Charles E. Yoder
Staff Writer
Great Lakes Basin Commission
P. O. Box 999

Ann Arbor, Michigan
M. G.

48106

Zale

Administrative Secretary

Great Lakes Basin Commission
P. O. Box 999

Ann Arbor, Michigan

48106

104

1975 MEMBERSHIP LIST
STANDING COMMITTEE ON SOCIAL SCIENCES,
ECONOMICS AND LEGAL ASPECTS

Leonard T. Crook (Chairman)
Executive Director
Great Lakes Basin Commission
P.O. Box 999

3475 Plymouth Road
Ann Arbor, Michigan
(313)

48106

Miss Peggy Sinclair
Social Sciences Division
Inland Waters Directorate Ont. Region
P.O. Box 5050

Burlington, Ontario
(416) 637-4323

L7R 4A6

763 3590

Prof. Leonard B. Dworsky

Civil and Environmental Engineering
Cornell University

302 Hollister Hall
Ithaca, New York

(607) 256 4896

14853

Victor Rudik
Head
Impact Assessment
Strategic Planning
Ontario Ministry of the Environment
135 St. Clair Ave. w., 12th Floor
Toronto, Ontario M4V 1P5

Henry L. DeGraff
Assistant Chief,
Regional Economic Analysis Division

(416) 965 3980

U.S. Department of Commerce
Room 309

Neil Mulvaney
Director
Legal Service Branch
Ontario Ministry of the Environment
135 St. Clair Ave. W.
Toronto, Ontario M4V IPS
(416) 965-7156

Bureau of Economic Analysis
1401 K. Street, N.w.

Washington, D.C.

(202) F.T.S.

20230

523 0528

James P. Dooley
Water Resources Planning Section
Water Development Services Division
Water Resources Commission
Michigan Dept. of Natural Resources
Stevens T. Mason Building

Lansing, Michigan

48926

(517) 373 1950
Designate:
Delbert Johnson

Mrs. Charles Stebbins (Evelyn)

Chairwoman
Cleveland Citizens for Clean Air and
Waters Inc.
405 Elmwood

Rocky River, Ohio
(216) 331-4868

44116

Designate:

Alan Appleby

Professor Norman Pearson
P.O. Box 4362

Postal Station "C"
London, Ontario
(519) 681 8040

Dr.

NSW 5J6

Frank Quinn

Acting Head

Water Planning and Management Branch
Department of the Environment
Ottawa, Ontario K1A 0H3

(613) 997 1869
Designate:

Dana Vendasius

(Continued)

_

Robert Reed
Water Resources Planner
Great Lakes Basin Commission

3475 Plymouth Road
Box 999

Ann Arbor, Michigan

48106

(313) 763 3590
Ronald Shimizu
Environment Canada
2nd Floor
315 St. Clair Ave. W.
Toronto, Ontario M4V 1P5
Mrs.

Mary Munro

3020 First Street
Burlington, Ontario
(416) 632 0314

Ms. Ellen Prosser
Public Information Officer
Great Lakes Basin Commission

3475 Plymouth Road

Box 999

Ann Arbor, Michigan

48106

S. Clasky
Director

Regional Planning Branch
Ontario Ministry of Treasury

Economic and Intergovernmental Affairs
Frost Block South
Queen's Park
Toronto,

Ontario

(416) 965-5762

Secretariat Responsibilities
Dr. A. E. P. Watson (Andy)
Research Scientist
Applied Research Programs

Great Lakes Regional Office
International Joint Commission
100 Ouellette Avenue, 8th Floor
Windsor, Ontario N9A 6T3

106

MEMBERSHIP LIST

GREAT LAKES RESEARCH ADVISORY BOARD

CANADIAN SECTION
Dr. A.

R. LeFeuvre

(Chairman)

Mr. J. Douglas Roseborough
Director
Fish and Wildlife Research Branch
Ontario Ministry of Natural Resources
P. O. Box 50
Maple, Ontario
LOJ 1E0

Director

Canada Centre for Inland Waters
Environment Canada
P. O. Box 5050

Burlington, Ontario

L7R 4A6

Mr. Arnold J. Drapeau
Professor

Mrs. Mary Munro
3020 First Street
Burlington, Ontario

Ecole Polytechnique
Campus de L'Universite de Montreal
C. P. 6079 - Succursale "A"
Montreal, Quebec

H3C 3A7

Mr. H. R. Holland
462 Charlesworth Lane
Sarnia, Ontario N7Y 2R2
Mr. Paul D. Foley
Coordinator
Development and Research Group
Ontario Ministry of the Environment
135 St. Clair Avenue West
Toronto, Ontario M4V 1P5

Dr. J. C. N. Westwood
Professor & Head of Microbiology
and Immunology
Faculty of Medicine
University of Ottawa
Ottawa, Ontario KIN 6N5

Dr. J. R. Vallentyne
Senior Scientist to the
Asst. Deputy Minister
Ocean & Aquatic Affairs
Fisheries and Marine Services
Environment Canada
Fontaine Building
Ottawa, Ontario K1A 0H3

Secretariat Responsibilities
Dr. Dennis E. Konasewich
Research Scientist
Research Activities
Great Lakes Regional Office
International Joint Commission
100 Ouellette Avenue,
8thFloor
Windsor, Ontario N9A 6T3

Ex Officio Member

Mr. Floyd C. Elder
Acting Head

Basin Investigation & Modelling Section
Canada Centre for Inland Waters
Environment Canada

P. O. Box 5050

Burlington, Ontario

107

L7N 1C3

L7R 4A6

UNITED STATES SECTION
Dr. A. F. Bartsch (Chairman)
Director
Corvallis Environmental Research
Laboratory Agency
200 S. W. 35th Street

Corvallis, Oregon

Mrs. Charles Stebbins
Chairman
Cleveland Citizens for Clean Air and
Water Inc.
705 Elmwood

97330

Rocky River, Ohio

Professor Joseph Shapiro

Dr.

Herbert E. Allen

Assistant Professor

Geology and Ecology Department

University of Minnesota
Minneapolis, Minnesota 55455

Department of Environmental
Engineering

Illinois Institute of Technology
Chicago, Illinois 60616

Dr. Eugene J. Aubert
Director
Great Lakes Environmental Research
Laboratory
National Oceanographic and
Atmospheric Administration

Professor Archie J. McDonnell
Department of Civil Engineering
Water Resources Research Center
The Pennsylvania State University

2300 Washtenaw Avenue
Ann Arbor, Michigan 48104

University Park, Pennsylvania

Professor Leonard B. Dworsky
Civil and Environmental Engineering
Cornell University
302 Hollister Hall
Ithaca, New York 14853
Mr. Alvin R. Balden
19 Alina Lane

44116

Secretariat Responsibilities
Dr. Dennis E. Konasewich
Research Scientist
Research Activities

Great Lakes Regional Office
International Joint Commission

Hot Springs Village, Arkansas

71901

100 Ouellette Avenue, 8th Floor
Windsor, Ontario
N9A 6T3

Ex Officio Member

Mr. Carlos M. Fetterolf
Executive Secretary

Great Lakes Fishery Commission
1451 Green Road

Ann Arbor, Michigan

108

48105

16802

